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Errata 


Page ii, line 11 of the Notice, and page ix, line 1 of the 
Preface: The name of the Mott Foundation should be the 
Charles Stewart Mott Foundation. 

Page 44: Table 3-1 should read as follows: 


TABLE 3-1 U.S 
18 (in 1,000s) 

. Households with Children Under 

Household 

Type 

1970 

1980 

1990 

Percent Change, 
1970-1990 

Married with 





children 

58,939 

48,624 

46,503 

-21.09 

Single parent 

8,199 

12,466 

15,867 

+93.52 

Single mother 

7,452 

11,406 

13,874 

+86.18 

Single father 

748 

1,060 

1,993 

+166.44 

Other 

2,024 

2,337 

1,768 

-12.64 


SOURCE: U.S. Congress (1991:1080). 
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Page 83: Table 5-1 should read as follows: 

NA" 

table 5-1 Deaths of People Aged 15 to 24, by 


NO Age and Cause of Death, 1965-1988 (number per 

Got 100,000] 

fror .-—- 


Eng 

Cause of Death 

1965 

1980 

1988 

spo. 






for 

15 to 19 years old 



prot 

All causes 

95.1 

97.9 

88.0 

Nat 

Motor vehicle accidents 

40.2 

43.0 

37.3 

Inst 

All other accidents 

16.5 

14.9 

9.4 


Suicide 

4.0 

8.5 

11.3 

< 

Males, white 

6.3 

15.0 

19.6 

Met 

Females, white 

1.8 

3.3 

4.8 

and 

Males, all other races 

5.2 

7.5 

11.0 

and 

Females, all other races 

2.4 

1.8 

2.6 


Homicide 

4.3 

10.6 

11.7 

Libi 

Males, white 

3.0 

10.9 

8.1 


Females, white 

1.3 

3.9 

3.0 

Los 

Males, all other races 

30.6 

43.3 

64.4 


Females, all other races 

7.1 

10.1 

10.2 

] 

Cancer 

7.6 

5.4 

4.4 


Heart disease 

5.3 

2.3 

2.2 


Pneumonia/influenza 

2.1 

0.6 

0.5 


20 to 24 years old 



I 

< 

All causes 

127.3 

132.7 

115.4 

1 

Motor vehicle accidents 

49.3 

46.8 

39.7 


All other accidents 

18.7 

18.8 

12.4 


Suicide 

8.9 

16.1 

15.0 


Males, white 

13.9 

27.8 

27.0 


Females, white 

4.3 

5.9 

4.4 

210 

Males, all other races 

13.1 

20.9 

20.0 

624 

Females, all other races 

4.0 

3.6 

3.0 

Homicide 

10.0 

20.6 

19.0 

Coj 

Males, white 

7.4 

19.9 

14.8 

Females, white 

2.3 

5.4 

4.7 

Prii 

Males, all other races 

80.5 

109.4 

105.6 

Females, all other races 

17.3 

23.3 

19.7 


Cancer 

9.0 

7.2 

5.7 


Heart disease 

9.3 

3.5 

3.6 


Pneumonia/influenza 

2.3 

1.0 

0.9 


SOURCE: Office of Education Research, and Improvement 
(1991). 
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Preface 


The title of this report is Losing 
Generations. In an important sense, it is another in a long list of 
studies, books, and reports that have said the same thing—many 
of our nation's children and youth are in trouble. The fact that 
this report is another in this long line should increase everyone's 
concern. We believe that the problems of America's young people 
are getting significantly worse, not better. This is a human trag¬ 
edy, and it is a national tragedy that will have a serious impact on 
all of us. 

This report is different, though, in that by focusing attention 
on the settings or environments in which young people and their 
families are living, it fixes responsibility where we think it be¬ 
longs—on ourselves. The vast majority of those who write and 
read these reports were born in healthy, nurturing families who 
loved us and were able to guide us on our way. We grew up in 
safe, supporting neighborhoods, went to decent schools, were healed 
when we got sick, and, in time, secured rewarding employment. 
Some of us stumbled along the way, but we had second and third 
chances. Today, not only are such nurturing, supporting environ¬ 
ments denied to large numbers of children and youth, but also, in 
many instances, the environments in which they live have actu¬ 
ally increased the dangers to them. Many young people survive 
and lead productive, contributing lives, but large numbers of oth¬ 
ers do not; the odds against them are simply too great. This is 
not fair. High-risk settings do not just happen: they are the result 





of policies and choices that cumulatively determine whether families 
will have adequate incomes, whether neighborhoods will be safe 
or dangerous, whether schools will be capable of teaching, whether 
health care will be available—in short, whether young people will 
be helped or hindered while growing up. That many of the results 
described in this report may be unintended should not deter us 
from examining the policies that led to them and considering how 
they might be changed. It is our hope that the analysis contained 
in this report will assist the process of reappraisal. 

Putting together the story of this report was a difficult, some¬ 
times frustrating, but, in the end, exciting experience. The panel 
has incurred more than the usual number of debts, and on its 
behalf I would like to express our appreciation to those who helped 
us. Shep Zeldin directed the study from its beginning until Sep¬ 
tember 1992. He had the difficult task of organizing the project, 
attending to the myriad details of budgets, meetings, and facili¬ 
ties, and, at the same time, listening to the multiple voices of an 
interdisciplinary collection of academics and practitioners. In ad¬ 
dition to his intellectual contributions, Shep organized the work, 
helped put together an excellent group of consultants, arranged 
for a stimulating site visit and workshop at The Door, a New 
York City youth services center, and, on top of all of this, pro¬ 
duced a first draft. Shep worked hard and well, and we thank 
him. 

The difficult task of completing the project, putting the final 
pieces together, drafting and redrafting the report, and steering it 
through the review process was taken up by Susanne Stoiber. Susanne 
worked tirelessly, efficiently, and above all, brilliantly. She is a 
master at capturing ideas coherently and with passion, and, at the 
same time, forging a consensus. All of us are in her debt. 

Many others contributed. Eugenia Grohman was our excellent 
editor and also provided valuable advice throughout the project. 
Elaine McGarraugh was the manager of the manuscript, with the 
thankless task of keeping track of hundreds of changes and verify¬ 
ing information and references. Barbara Briston provided valuable 
administrative support. Michele White, administrator of The Door, 
arranged a warm, informative meeting for the panel, and we ap¬ 
preciate her hospitality. Karen Pittman, vice president of the 
Academy for Education Development, Washington, D.C., and Howard 
Spivak, Harvard University, moderated our workshop with intelli¬ 
gence and skill. All of these people made our work more efficient 
and informed and helped us produce a better product. They have 
our heartfelt appreciation and thanks. 
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The study was sponsored by the Stewart F. Mott Foundation, 
The Pew Charitable Trusts, and the National Institute of Child 
Health and Human Development of the U.S. Department of Health 
and Human Services. We thank our sponsors for their patient 
support. 

Finally, I would like to thank the panel members. This was a 
long, sometimes bumpy road, but the members stayed together to 
the end. We shared excellent discussions, worked through diffi¬ 
cult ideas, and, I think, made good decisions. The members did 
this because they believed in the importance of the issues. It was 
a pleasure to work with such a fine group of people. 

Joel F. Handler 

Chair, Panel on High-Risk Youth 




Summary 


.^Americans are concerned, even 
alarmed, by the apparent increase in the numbers of adolescents 
who engage in high-risk behaviors—behaviors that compromise 
their health, endanger their lives, and limit their chances to achieve 
successful adult lives. Adolescence is a natural period of experi¬ 
mentation and risk taking, but some young people—whether poor, 
middle class, or rich—appear far more likely than others to adopt 
"risky life-styles," life-styles characterized by drug use, unpro¬ 
tected sexual behavior, dropping out of school, delinquency, and 
violence. 

The work of this panel began as an attempt to better under¬ 
stand why some adolescents are drawn to risky life-styles while 
others, similarly situated, engage in only normal adolescent ex¬ 
perimentation. As our work progressed, however, we became con¬ 
vinced that a focus on individual characteristics of adolescents 
would contribute to the overemphasis of the last two decades on 
the personal attributes of adolescents and their families at the 
expense of attention to the effects of settings or context. We 
concluded that it was important to right the balance by focusing 
on the profound influence that settings have on the behavior and 
development of adolescents. 

It is a truism that behavior and development are the outcome 
of an interaction between context and person, not of context alone. 
The focus on context in this report does not mean that the per¬ 
sonal characteristics of individuals are unimportant, nor does it 
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deny awareness of the individual differences that can be obser* 
in every setting. Yet there are compelling reasons for our fo< 
on context, on the role of settings: most simply, over the p 
two decades the major settings of adolescent life have come un 
siege in many different ways. For more and more children £ 
adolescents—especially those who are poor and those who m 
deal with discrimination—the settings of their everyday lives ] 
to provide the resources, the supports, and the opportunities 
sential to healthy development and reasonable preparation for p 
ductive adulthood. 

FINDINGS: DETERIORATED SETTINGS 

Adolescents depend on families, neighborhoods, schools, hea 
systems, and employment and training opportunities, and th 
institutions are under severe stress. As the fault lines wid 
increasing numbers of youths are falling into the juvenile just 
system, the child welfare system, and other even more probh 
atic settings. This report attempts to improve understanding 
the forces tearing apart the critical institutions in the lives 
adolescents, as a first step in developing a viable plan to strengtl 
them. 

Among the many factors that contribute to and shape the i 
tings in which adolescents live, family income is perhaps the m 
powerful. Housing, neighborhoods, schools, and the social opj 
tunities that are linked to them are largely controlled by inco: 
a family's income and employment status also determine its 
cess to health care services and strongly influence the quality 
those services. Opportunities for advanced education and tn 
ing and entry into the workforce are also closely linked to fan 
income. On a more fundamental level, income is a powe: 
influence in shaping that most important of settings, the fan 
itself. Thus, the decline in economic security of young fami 
has had important and far-reaching consequences for children 
adolescents. 

Since the late 1970s, structural and demographic changes in 
U.S. economy and society have caused a substantial and brc 
based deterioration in the economic position of prime-age yo 
adults, those aged 25-34. These young adults are the prirr 
means of economic support for the majority of children in 
United States (52.1%). A combination of declining real earni 
and rising levels of unemployment has pushed a large percenl 
of these families into poverty. In 1991, 23.1 percent of fami 
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headed by an adult aged 25-34 had incomes below the poverty 
level: for whites, the percentage was 18.6; for blacks, 46.0; and 
for Hispanics, 38.0. 

The decline in economic security has been severe—between 
1973 and 1990, the median inflation-adjusted income of families 
with children headed by a parent under age 30 dropped by 32 
percent. The economic security of young families has declined 
for many reasons, including the lack of growth in high-wage, high- 
benefit jobs, such as those in manufacturing; the decline in union¬ 
ization; competition from recent immigrants for lower wage jobs; 
the isolation of inner-city residents from suburban jobs,- and the 
inadequacy of worker skills for technically demanding positions. 
Demographic changes have also had a powerful effect: over the 
past two decades there has been an almost 40 percent increase in 
the number of female-headed households with children under age 
18. The incidence of poverty among female-headed families with 
children is consistently 7 to 8 times higher than that among mar¬ 
ried-couple families with children. Although the increase in single¬ 
parent households has been an important factor in increasing the 
number of children living at or near poverty, two-parent house¬ 
holds have also suffered. Most two-parent families have main¬ 
tained their relative standard of living only by having two wage 
earners: in 1970 just under 39 percent of children had mothers in 
the workforce,- by 1990 the proportion was 61 percent. 

The increase in single-parent households and the reduced time 
that most parents are able to spend with their children materially 
reduces the effectiveness of families in providing the guidance 
and support that young people need. Although family income is 
the most powerful predictor of adolescent outcomes, other fac¬ 
tors—such as family structure, home environment, childrearing 
practices, and child-parent relationships—are independently im¬ 
portant to adolescent health and behavior. At all socioeconomic 
levels, single-parent families and stepfamilies are far more likely 
to have adolescent children who engage in health- and life-com¬ 
promising behaviors (dropping out of school, early dating, tru¬ 
ancy, running away from home, contacts with the police, smok¬ 
ing) than are two-parent families. 

The combination of financial insecurity for an increasing pro¬ 
portion of families, increased work effort by parents seeking to 
maintain their living standard, and the demographic changes that 
have so dramatically increased the number of children and adoles¬ 
cents living in single-parent households result in increasing num- 
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bers of adolescents who do not receive the family nurturance nec¬ 
essary for positive development. 

The child welfare system in general, and foster care in particu¬ 
lar, is supposed to provide a "safety net" for children and adoles¬ 
cents from destructive or dysfunctional families. The total num¬ 
ber of children in foster care has increased dramatically in the 
past decade, but the number of adolescents in the system has 
remained constant. Because their share of the total child welfare 
population has declined, there has been a reduction in the re¬ 
sources and attention committed to meeting the developmental 
needs of adolescents in foster care. As a result, the child welfare 
system is doing an inadequate job of preparing these adolescents 
to make the transition to productive, independent adulthood. 

Adolescents who pass through the child welfare system are at 
high risk of educational failure, unemployment, emotional distur¬ 
bance, and other negative outcomes. Studies show that adoles¬ 
cents released from foster care fare far worse then either low- 
income youths or a cross-section of the general adolescent population. 
Adolescents released from foster care are far less likely to com¬ 
plete high school or hold jobs. In one study more than 60 percent 
of the young women with a foster care background had given 
birth to at least one child. Granted that the adolescents were at 
risk before they entered the system—indeed, many entered the 
system precisely because they had already been abused or ne¬ 
glected, become truants or runaways, or experienced other serious 
problems. The findings nevertheless suggest that the child wel¬ 
fare system is unable to meet their needs. On the contrary, there 
is evidence that the system often excludes adolescents, does not 
protect them from known abuse, and then, in effect, abandons 
them. 

Many children placed in foster care are likely to be emotionally 
disturbed, in large part because they have been raised in patho¬ 
logical families in which they were abused or neglected. In addi¬ 
tion, the very act of separating a child from his or her family is 
traumatic and may itself cause disturbance. Yet the child welfare 
system has not been successful in providing mental health ser¬ 
vices for foster care children. 

No one in the child welfare field holds any illusions that the 
system is currently able to provide adequate resources to promote 
adolescent development or that it has been able to do so for the 
past decade. Although foster care may sometimes be better for 
the adolescent than remaining at home or living independently, it 
is unable to provide the support that is required to help young 


ences—to avoid neaim- ana lire-compromising Denaviors mat mortgage 
their future. Foster care is now itself a high-risk setting for most 
adolescents. 

Outside their families, the most immediate setting of adoles¬ 
cent lives is the neighborhood. Most of the social interactions of 
families and adolescents are embedded in neighborhoods. They 
are a place for social interaction, a place for education and human 
service, and a place for preparing for and engaging in employment. 
In short, neighborhoods are a key setting for adolescent develop¬ 
ment. 

During the 1970s the social composition of an increasing num¬ 
ber of neighborhoods deteriorated: there was a 75 percent in¬ 
crease in the number of census tracts with concentrated poverty, 
and a 331 percent increase in the number of "underclass" neigh¬ 
borhoods. An underclass neighborhood is characterized not only 
by concentrated poverty, but also by a high degree of social disor¬ 
ganization. By 1980 more than half of all neighborhoods classi¬ 
fied as poor in 1970 had become underclass. Underclass and con¬ 
centrated poverty neighborhoods are a very high-risk setting for 
adolescents. 

Most poor neighborhoods are racially stratified as well as being 
economically isolated. The average black family lives in a census 
tract in which 30 percent of families are poor; for Hispanic fami¬ 
lies, the figure is 23 percent; for non-Hispanic whites, 14 percent. 
The poorest neighborhoods remain the most highly stratified: an 
estimated 87 percent of all residents in such neighborhoods are 
members of racial or ethnic minority groups. 

Adults in poor neighborhoods differ in important ways from 
those in more affluent areas: high-poverty neighborhoods have 
much higher proportions of unmarried mothers, single-parent families, 
and unemployed young men. There are fewer good role models 
for adolescents and a far higher percentage of adults who are in¬ 
volved in illegal markets. As their economic and social systems 
break down, the poorest of neighborhoods seem increasingly un¬ 
able to restrain criminal or deviant behaviors. Not surprisingly, 
with little legal economic activity, few public and social services, 
limited recreational and youth development programs, and high 
levels of crime, adolescents lose hope and often cannot use the 
few opportunities that are available. 

The growth in crack and cocaine markets since the early 1980s 
has placed additional stress on poor neighborhoods. The highly 
visible, lucrative, and violent drug markets have simultaneously 


not involved as participants in drug markets are still influenced 
by their presence: some are victims of drug-related violence, and 
many more are unable to engage in normal neighborhood activi¬ 
ties because of the dangers associated with drug markets. 

The increasing numbers of adolescents who are victims of the 
drugs, poverty, and violent neighborhoods has in turn focused at¬ 
tention on the lack of adequate health and mental health care for 
many young people. Adolescent health has been identified as a 
problem by policy makers and researchers only in the past decade. 
There is emerging recognition that adolescent health issues are 
different from those of children or adults and that the health 
status of adolescents has failed to improve over the last two de¬ 
cades. Since the early 1980s, for example, adolescent deaths from 
suicide and HIV/AIDS, as well as from homicide, have sharply 
increased. Furthermore, the prevalences of teenage pregnancy, 
sexually transmitted diseases, and drug use have either increased 
or remained at high levels relative to those in other Western countries. 

The American approach to financing and delivering health and 
mental health services serves most adolescents poorly. Many of 
the serious health problems faced by adolescents—substance abuse, 
sexually transmitted diseases, mental disorders, and physical or 
sexual abuse—are not covered by most health insurance plans, or 
the coverage is severely restricted and not adequate to provide 
effective treatment. And increasing numbers of adolescents are 
without any insurance coverage at all. Even when paying for 
services is not a problem, appropriate care is often hard to find. 
Few physicians specialize in adolescent health, and other practi¬ 
tioners are poorly trained in recognizing adolescent health prob¬ 
lems, particularly when the symptoms are psychosocial rather than 
physical. 

The overall U.S. health system is fragmented, and especially so 
for adolescents because of the diversity of their needs. Adoles¬ 
cents are unlikely to know where to go and are likely to be re¬ 
ferred many times before finding an appropriate setting. The ado¬ 
lescent health and mental health care system lacks all of the 
essential elements of primary care: a consistent entry point into 
the system, a locus of ongoing responsibility, adequate backup for 
consultation and referral services by specialists on adolescence, 
and comprehensiveness. As a result, the health care system is 
poorly set up to help adolescents overcome problems resulting 
from poverty, dangerous neighborhoods, and an inadequate social 
environment including school and home. 
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The current trends for adolescent health services are not prom¬ 
ising. Families, communities, and the society at large are gener¬ 
ally reluctant to accept adolescent values that diverge sharply 
from community norms: to the extent that adolescent health 
problems stem from generally unaccepted behaviors, health ser¬ 
vices are not responsive to their needs. A movement of the U.S. 
health system into managed care, with tight controls on the num¬ 
ber and extent of services that will be covered, may further place 
adolescents in jeopardy because of the dearth of knowledge about 
effective treatment for adolescent problems. 

The formal institution that directly affects virtually all adoles¬ 
cents is school. Schools are critically important because educa¬ 
tion is the means by which individuals from economically or so¬ 
cially disadvantaged backgrounds can build the skills and credentials 
needed for successful adult roles in mainstream American life. 
Despite two decades of public debate and reform, however, schools 
do not now work this way for many students. Adolescents from 
low-income families and neighborhoods are at much higher risk 
of educational failure than their more affluent suburban counter¬ 
parts. 

Because of residential stratification, most of these adolescents 
attend schools with the fewest material resources. In 1991, for 
example, per pupil expenditures in the 47 largest urban school 
districts averaged $5,200; in suburban districts, the figure was 
$6,073. Although an $875 per pupil funding gap may not appear 
significant, in an average class of 25 students, the difference is 
almost $22,000—enough to hire an aide, provide special instruc¬ 
tional materials or computers, pay significantly higher teacher 
salaries, or improve a dilapidated classroom. When the relatively 
greater need of urban children for special services is taken into 
account (for health needs, language instruction for non-English- 
proficient students, etc.), the resource differences are even more 
critical. Differences in funding of this magnitude can make a clear 
qualitative difference in the total educational experience. 

Traditional education practices contribute to the high rates of 
failure for low-achieving students. Historically, schools have ad¬ 
dressed the diversity of student achievement by tracking students 
into homogeneous ability groups and by retaining students who 
fail courses because of poor attendance, grades, or test scores. 
Contrary to expectations, these practices have consistently shown 
negative academic and social consequences for low-achieving ado¬ 
lescents. For example, research shows that ability grouping does 
not improve learning among low-achieving students. Rather, place¬ 
ment in a low-track program reinforces, compounds, and often 
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exacerbates preexisting differences among students in competency 
and self-perception. Students placed in lower tracks rarely move 
into higher tracks: the inferior quality of instruction and learning 
environments in the lower tracks is one major reason that stu¬ 
dents seldom move from lower tracks into more advanced pro¬ 
grams. In addition, instruction in the lower tracks emphasizes 
basic skills rather than higher order learning, effectively sorting 
students' future educational and career options. Adolescents in 
these classes are keenly aware of their reduced opportunities, and 
this contributes to their loss of academic interest and motivation. 
Grade retention has been shown to be similarly ineffective in 
improving the performance of low-achieving students. 

Alternatives to tracking and retention are being tried and show 
promise of effectiveness. However, they require flexibility, a high 
quality of instruction, and the resources necessary to provide stu¬ 
dents with individual attention. These are very difficult for most 
poor school districts to provide, and even school districts with 
adequate resources have been slow to learn from the research on 
the needs of low-achieving students. 

Thus, school systems very often compound the problems that 
students from low-income families and poor neighborhoods bring 
to their doors. As the numbers of students who need compensa¬ 
tory attention continues to increase, school systems that serve 
poor and low-income neighborhoods must struggle to provide not 
only education, but also health and social services. They will not 
succeed without adequate resources and without major innova¬ 
tions in their approaches to both education and involvement with 
the communities they serve. 

After the structured settings of schools comes the completely 
unstructured transition to work, one of the keys to productive 
adulthood. About one-half of high school graduates in the United 
States do not go on to college, and of those who do, less than half 
obtain 4-year degrees. Despite the fact that 75 percent of high 
school graduates will not finish college, far less commitment is 
made to helping these students prepare for and find work than is 
made to helping students prepare for and enter college. The re¬ 
sult is that most high school students—or college dropouts—have 
poor information about the occupational choices open to them or 
what is required to prepare for a field of work and how to obtain 
the requisite training. Left to themselves, they flounder in the 
labor market, either jobless or obtaining jobs with low wages and 
little opportunity for advancement. 

Adolescents from low-income families face the greatest diffi¬ 
culties. Not only are they the least likely to attend college, but 



they also fare substantially worse on all measures of employment 
success compared with adolescents from more affluent families. 
For those under age 20, being raised in a low-income family is the 
strongest predictor of labor market inactivity. 

The United States differs from most other industrialized coun¬ 
tries in its reliance on market forces to effect the transition of 
young people from school to work. There are many federal, state, 
and locally supported programs, but it is difficult to consider them 
a system, and few have been targeted specifically to adolescents. 
There are also few structural links among the various programs: 
in fact, there are strong policy disincentives to such program col¬ 
laborations. Further, the school-to-work transition system in the 
United States currently acts almost exclusively on the supply side 
of the labor market equation. 

Vocational education and employment training have moved away 
from their immediate constituencies: vocational education is iso¬ 
lated from the academic curriculum; employment and training 
programs have moved away from serving youth who are out of the 
labor market. Vocational education programs do not offer a se¬ 
quenced series of courses throughout high school, building an in¬ 
tegrated academic and applied knowledge base related to the learning 
and skills required in specific occupational sectors. Although 
innovative programs have been developed to bridge high school 
and technical school experience, they are few in number and reach 
a very small proportion of students. 

Because they lack support and direction, large numbers of high 
school graduates (and even higher proportions of high school dropouts) 
do not acquire the academic and technical skills that are needed 
to obtain well-paying jobs as adults. Although a certain amount 
of testing in the labor market is predictable among young adults, 
far too many churn through jobs without acquiring any training 
or experience that can lead to careers or good jobs. The failure of 
the school-to-work transition "system" to adequately respond to 
the needs of the majority of high school graduates contributes 
materially to the economic insecurity that characterizes a high 
proportion of young families. 

For increasing numbers of adolescents, the second formal insti¬ 
tution in their lives is the juvenile justice system or the criminal 
justice system. These systems assume major roles in the lives of 
many adolescents, especially the adolescent children of racial and 
ethnic minorities and the inner-city poor. Economic and residen¬ 
tial stratification in the United States concentrates crime, par¬ 
ticularly violent crime, in low-income, urban neighborhoods. Young 
black males, in particular, have a disproportionately high risk of 



cation and employment problems have a high probability ot being 
arrested, imprisoned, or criminally victimized. (Involvement in 
both violent and property crimes peak in mid- to late adoles¬ 
cence.) . . A 

Because such a large proportion of low-income, minority ado¬ 
lescent males are involved in criminal activities, their treatment 
at the hands of the juvenile and criminal justice systems is enor¬ 
mously important in determining whether they can be brought 
back into mainstream society or whether their adult lives will be 
marked by unemployment, low-wage jobs, ill health, and partici¬ 
pation in illegal activities. 

Both the juvenile and adult criminal justice systems are gener¬ 
ally failing in their efforts to rehabilitate adolescent offenders (an 
increasing number of whom are now consigned to the adult jus¬ 
tice system because of participation in drug-related homicides and 
other particularly violent crimes). The decline of the rehabilita¬ 
tive ideal, a new emphasis on deterrence, and escalating rates of 
imprisonment affect adolescents as well as adults. 

The high rates of arrest and imprisonment have many ramifica¬ 
tions. Because community-level policing practices display dis¬ 
criminatory patterns, and because the justice system is neverthe¬ 
less expected to embody high standards of fairness, the justice 
system has become a particularly difficult forum for black-white 
relations. The juvenile and criminal justice systems are perceived 
with suspicion, hostility, distrust, and despair by minority citi¬ 
zens, who too often are treated as suspects. Thus, it is not sur¬ 
prising that ghetto youth who come into conflict with the justice 
system have self-concepts, attitudes, and interests that aggravate 
those contacts and, in the longer term, are predictive of poor oc¬ 
cupational and other life outcomes. Those contacts in turn do 
nothing to improve this situation; they are more likely to per¬ 
petuate and intensify the negative results. 

The justice system is unquestionably overburdened. Its empha¬ 
sis on punishment is expensive, has not resulted in reducing lev¬ 
els of official crime, and probably increases hostility toward the 
system in ghetto communities. For juveniles, the most effective 
treatment programs are implemented outside of public facilities, 
custodial institutions, and the juvenile justice system. They also 
tend to involve nonpunitive behavior and skill-orientation, multi¬ 
part treatments that offer alternatives to the more socially and 
fiscally costly mechanisms of justice system involvement. Be¬ 
cause involvement with the justice system has such devastating 
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consequences for the future of adolescents—particularly minori¬ 
ties—it is increasingly urgent that alternatives be tried. 

CONCLUSIONS: GOOD PRACTICE AND 
NEW RESEARCH DIRECTIONS 

In response to the failures of many of the major settings in 
which adolescents are growing up to provide the guidance and 
support they need for positive development, many community- 
based service providers have developed new programs that attempt 
to compensate. The panel found examples of programs organized 
by local governments and nonprofit groups that appear to be effec¬ 
tive in addressing the problems facing many adolescents and their 
families. Most of these programs are designed to support families 
and strengthen communities. The overall goal of such efforts is 
to enable and empower parents and community residents to in¬ 
crease their capabilities to nurture young people. 

The specific programs are extremely varied in their methods 
and philosophies, but they have a number of common characteris¬ 
tics. First and foremost, their services for adolescents are com¬ 
prehensive: the programs transcend categorical labels, organiza¬ 
tions, and funding sources to bring together a coherent package of 
services to young people. Whether programs are offered in a single 
site or through interagency collaborations, their goal is to provide 
services that ensure that the emotional, recreational, academic, 
mental and physical health, and vocational needs of adolescents 
are explicitly addressed. 

Although individual programs have shown impressive results 
and have provided a life raft for some adolescents, they are not a 
substitute for fundamental improvements in the major settings 
that are the framework of adolescent life. Those primary settings 
are crucial, and the first priority must be to strengthen them. It 
is neither feasible nor desirable to substitute comprehensive ser¬ 
vice programs for families, schools, neighborhoods, or ongoing 
health care. Moreover, knowledge about which programs work 
and why is painfully limited. If the role of community-based 
programs is to be expanded, major investment is required in rigor¬ 
ous evaluations with carefully defined outcome measures. The 
models that show success through such evaluations deserve to be 
more generously supported and replicated. 

The focus on settings reflects the panel's appreciation of the 
profound influence that context has on adolescent behavior and 
our judgment that the power of settings on adolescent develop¬ 
ment has been underappreciated. The lack of attention to set- 
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tings has resulted in an incomplete picture of adolescence and an 
excessive concentration on individual adolescent behaviors and 
programs, such as teenage pregnancy prevention, drug abuse pre¬ 
vention, smoking prevention, and dropout prevention. The cat¬ 
egorical focus on individual behaviors has been largely ineffective 
because behavior is the result of individual and group interactions 
with the environment. Primary, sustained attention must be paid 
to reducing the exposure of children and adolescents to high-risk 
settings, because reducing the risks generated by these settings is 
virtually the precondition for achieving widespread reductions in 
health- and life-compromising behaviors. 

Describing the destructive effects of high-risk settings is far 
easier than recommending specific policy and program changes to 
improve them. The demographic changes that are creating large 
numbers of poor, single-parent families are not well understood, 
and it is not at all clear what effect specific changes in public 
policies might have on those trends. Therefore, we have limited 
ourselves to describing the broad changes that we believe are es¬ 
sential if settings are to become less dangerous for a large propor¬ 
tion of American adolescents and to describing research priorities 
to improve understanding of the particular policies and programs 
that might be effective in changing these settings. We note, how¬ 
ever, that the problems described are serious and urgent. Al¬ 
though current knowledge of how to improve settings is limited, 
we believe the nation should give a high priority to beginning the 
process of research and commitment to improve the security and 
well-being of its children. 



1 


Adolescents at Risk 


Increasing numbers of America's 
youth are growing up in circumstances that limit the develop¬ 
ment of their potential, compromise their health, impair their 
sense of self, and generally restrict their chances for successful 
lives. For more and more children and adolescents—especially 
those who are poor and those who must deal with the discrimina¬ 
tion that often faces racial and ethnic minorities—the contexts of 
their everyday lives fail to provide the resources, supports, and 
opportunities essential to healthy development and reasonable prepa¬ 
ration for productive adulthood. Disorganization of the key set¬ 
tings in which poor and minority young people live their daily 
lives—schools, neighborhoods, families, and, sometimes, the health 
care and law enforcement settings—poses a daunting challenge 
for their successful development during childhood and adolescence. 
Those settings have deteriorated considerably in recent decades, 
reducing their contribution to healthy adolescent development. 

Those settings—the major contexts in which young people are 
growing up in contemporary American society—are the focus of 
this report. To the extent that those contexts or settings, instead 
of being benign and supportive, have become more dangerous and 
destructive, the lives of America's youth have been placed at risk. 
In such settings, the likelihood of healthy or successful develop¬ 
ment—of doing well in school, of achieving a sense of compe¬ 
tence, of involvement in prosocial activities, of being prepared to 
assume adult roles, of avoiding too early childbearing or encoun- 
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ters with law enforcement agencies—is acutely jeopardized. Ar 
when danger comes to characterize most of the settings in a your 
person's life—a decaying school, a dangerous neighborhood, and 
broken family, for example—that youth is, quite evidently, at hh 
risk of failing to become a healthy, competent adult. Indee 
under such circumstances, the risk of health- and life-compromi 
ing experiences, such as school failure or dropout, trouble wi¬ 
the law, or heavy commitment to substance abuse, becomes su 
stantially greater. 

Over the past two decades, the major settings of adolescent li 
have become increasingly beleaguered, especially where the nur 
ber of families living in poverty has expanded and where the 
concentration in the inner cities of large urban areas has increase 
Schools in such areas do not have the resources needed to susta 
their mission, school buildings are in disrepair, and there is oft* 
the threat of violence in classrooms and corridors,- neighborhoo 
are more disintegrated, buildings more dilapidated, and stree 
often physically dangerous; communities are also fraying as ev< 
rising mobility destroys personal ties and traditional institutior 
such as churches, and local businesses suffer from disinvestmei 
families are more frequently headed by a single parent, often 
working mother unable to obtain competent child care or by 
working parents with less time for childrearing because they i 
striving to maintain their standard of living in the midst of 
general decline in wages. Such settings have become the crucit 
in which the lives of increasing numbers of America's youth i 
being shaped. 


SETTINGS AND INDIVIDUALS 

The decision to focus this report on the major settings in whi 
young lives are formed reflects the profound influence that cc 
text has on the behavior and development of children and adol 
cents. It reflects, too, awareness that the elements essential 
healthy and positive development—resources and supports a 
opportunities—are differentially distributed and differentially av< 
able among sectors of American society, generally present in 1 
more affluent settings and often absent or limited in poor a 
racially or ethnically separate communities. Settings are imp 
tant not only the "first chances" they provide, but also for "s 
ond chances," those opportunities to redeem past failures or in 
propriate choices. Such second chances are clearly less availa 
when settings are in disarray, limited in resources, and subject 
continuing pressure toward illegitimate activities. 
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It is, of course, a truism that behavior and development are the 
outcome of an interaction between context and person, and not of 
context alone. This report's focus on context does not mean that 
the personal characteristics of individuals are unimportant, nor 
does it deny awareness of individual differences within every set¬ 
ting. Whatever the context, individual differences are ubiquitous, 
and there will always be some people who overcome adversity 
and thrive, even as many others do not. Yet there are compelling 
reasons for the focus adopted in this report: to give primacy to 
context and to illuminate the role of deteriorating settings in put¬ 
ting the lives of many young people at risk. 

First, in the history of inquiry about the development of youth, 
the focus has traditionally been on individuals rather than con¬ 
text, and the latter has generally been ignored. This is a good 
time to right the balance, to extend understanding, to acknowl¬ 
edge and elaborate the pervasive influence of contexts or settings. 
Second, the role a setting plays must actually be seen as twofold, 
and thus, doubly important: it influences the development of a 
person over time, through experience, socialization, and exposure 
in various contexts, and it also interacts with that person at any 
given time in influencing the specific behavior that occurs. Third, 
it is evident that there are large variations in rates or levels of 
health- and life-compromising experiences and behavior associ¬ 
ated with different contexts, especially for differences that relate 
to the level of poverty (for example, rates of school failure and 
dropout, unprotected sexual intercourse, aggression and violence, 
and drug and alcohol use). 

Fourth, as this report clearly details, the significant and notice¬ 
able changes over the past two decades have indeed been in the 
contexts or settings of adolescent life. Thus, it seems especially 
important to consider the reverberating effects that such changes 
might have on the behavior and development of youth. Finally, 
policy efforts to prevent or ameliorate bad outcomes (such as school 
failure) are clearly more feasible and more likely to be efficient 
when targeted toward changing contexts or settings—using what 
is known broadly as a public health approach—than when tar¬ 
geted at changing individuals on a one-by-one basis. For all of 
these reasons, this report articulates the ways in which the major 
settings of adolescent life, and especially their recent deteriora¬ 
tion, have contributed to placing many of America's adolescents 
at risk. 

In describing the impact of settings on adolescents, the panel is 
cognizant of the difficulty in disaggregating the influence of spe¬ 
cific parts of environments: family, neighborhood, schools, the 
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health care system, etc. (For a discussion of these methodological 
problems, see Inner-City Poverty in the United States ; Lynn and 
McGeary, 1990.) We instead call attention to the fact that all of 
the major settings or contexts of adolescent life are under stress. 

This report uses the term adolescents to describe young people 
in their teenage years (13 to 19). The concept of “risk" as used in 
the report is drawn from the tradition of epidemiology, reflecting 
a concern for adverse outcomes. The definition of adverse out¬ 
comes, however, extends beyond morbidity and mortality to en¬ 
compass the failure to acquire the academic knowledge, social 
skills, and personal behaviors required to succeed in contempo¬ 
rary American society. 

THE ROLE OF FAMILY INCOME 

Family income is perhaps the single most important factor in 
determining the settings in which children and adolescents spend 
their lives. Housing, neighborhoods, schools, and the social op¬ 
portunities that are linked to them are largely controlled by in¬ 
come; a family's income and employment status decide its access 
to health care services and strongly influence the quality of those 
services. Opportunities for advanced education and training and 
entry into the workforce are also closely linked to family income. 
On a more fundamental level, income is a powerful influence in 
shaping that most important of settings, the family. 

Although the nature of the causal relationships remains un¬ 
clear, a family's financial status is the single most important fac¬ 
tor in predicting differences in socioeconomic attainment of chil¬ 
dren, whether from two-parent or other families. Children who 
experience poverty at any time during their lives are three times 
more likely to be poor as adults than children who have never 
been poor (Hill et al., 1985; Hill and Duncan, 1987). Furthermore, 
prolonged exposure to poverty is more damaging than short epi¬ 
sodes of poverty, perhaps because in short episodes, the assets 
derived from prior financial security exert some protective influ¬ 
ence. Persistent poverty has a strong racial bias. Although white 
children account for the largest proportion of all poor children (42 
percent in 1990), persistent long-term poverty (more than 6 years) 
is relatively rare for white families. Fewer than 5 percent of 
children from poor white families experience sustained poverty. 
The experience of black families is different: almost 40 percent 
of black children experience persistent or long-term poverty (Sawhill, 
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children and adolescents whose developmental years will be spent 
in settings of extreme deprivation. As this report is about adoles¬ 
cents, the consequences of impoverished settings on younger chil¬ 
dren are not discussed in detail. However, it is important to note 
that a large proportion of the adolescents growing up in impover¬ 
ished environments were born poor and have lived in poverty for 
significant periods of their lives,- this is particularly true for black 
adolescents. Many of these children enter adolescence with a set 
of vulnerabilities (physical, developmental, psychological, and 
emotional) that are not only additive in their effects, but also 
negatively interact with the deleterious effects of the settings dis¬ 
cussed in this report. 

In 1990, 9.8 million children under age 6—more than 4 of every 
10 in the country—lived in low-income (poor and near-poor) fami¬ 
lies, families with incomes of less than 185 percent of the federal 
poverty level ($13,924 for a family of 4 in 1991) (National Center 
for Children in Poverty, 1992). Although it is generally recog¬ 
nized that poverty can be harmful to children, the diverse mecha¬ 
nisms by which lasting damage to a child's health and develop¬ 
ment occurs are not widely appreciated. Poverty affects children 
directly by limiting a family's ability to purchase goods and ser¬ 
vices essential to health, including adequate housing and food 
(Klerman with Parker, 1991). Children in poor households are 
also more likely to be exposed to health risks and to experience 
events that damage their health, such as lead-based paint and 
home fires. Families living in poverty are subject to multiple 
stresses and constraints that lead to feelings of hopelessness and 
helplessness and often reduce parents' ability to provide children 
with the emotional support and stimulation critical to healthy 
development (Zill et al., 1991). Poverty may also limit parents' 
ability to engage in health-promoting activities, resulting in un- 
healthier life styles (National Center for Children in Poverty, 1990). 
Together these forces serve to place a highly significant propor¬ 
tion of American children at high risk for physical, mental, and 
developmental disabilities that will influence the remainder of 
their lives. It is important to note, however, that even among 
children exposed to long-term poverty, the risks to children's de¬ 
velopment vary greatly and may be mitigated by such factors as 
the availability of positive social support (Cochran and Brassard, 
1979; Wilson, 1989), neighborhood cohesion (Garbarino and Sherman, 


The increased risk starts before birth. Poverty has been shown 
to be a consistently important predictor of inadequate or late pre¬ 
natal care. Poor women are also less likely to eat a nutritious 
diet and to experience adequate weight gain (Brown, 1988). Whether 
poor women are more likely to abuse substances during pregnancy 
is unclear. Poor women are less likely to smoke or drink alcohol 
than are higher income women, but poor women who do smoke 
are more likely to continue smoking during pregnancy (Henshaw 
and Silverman, 1988) but less likely to drink alcohol (Pamuk and 
Mosher, 1988). The reported increased use of illegal drugs during 
pregnancy by poor women may depend more on which drugs are 
studied and the study site (U.S. General Accounting Office, 1990; 
Chasnoff et al., 1990; Frank et al. ; 1988). Pediatric AIDS is closely 
associated with dmg abuse among pregnant women and their partners 
in impoverished neighborhoods (National Commission on AIDS, 
1992). 

These factors help to place infants born to poor women at higher 
risk of being premature and low birthweight (Berkowitz, 1981). 
Low-birthweight babies are nearly twice as likely to suffer severe 
developmental delay or congenital anomalies (Institute of Medi¬ 
cine, 1985). They are also at significantly greater risk of such 
long-term disabilities as cerebral palsy, autism, and mental retar¬ 
dation, and vision and hearing impairments and other develop¬ 
mental disabilities (Shapiro et al., 1983). These detrimental health 
and developmental effects of preterm delivery and low birthweight 
are all greater among poor children (Wise and Meyers, 1988; Parker 
et al., 1988). Both premature and low-birthweight infants are 
believed to be at increased risk of abuse because they exhibit 
"abuse provoking" characteristics, such as prolonged and irritat¬ 
ing crying, and often demand a great deal of care (Frodi, 1981; 
Ammerman, 1990, 1991). However, this association was not found 
in a predominantly middle-class sample (Crnic et al., 1983). Thus, 
difficult babies may only precipitate abuse in parents who are 
already stressed because of such factors as economic deprivation 
(Ammerman, 1990). 

Early childbearing is associated with many adverse develop¬ 
mental outcomes, even if a child is carried to term and is born at 
a normal weight. In 1989, slightly more than one-half million 
children were born to mothers under the age of 20 (Children's 
Defense Fund, 1992). Children of adolescent mothers score lower 
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on standardized tests of language and intellectual functioning, be¬ 
ginning in preschool and continuing in elementary grades (Marecek, 
1979). They are also more likely than children born to older 
mothers to exhibit behavior problems, ranging from hyperactivity 
to poor impulse control (Broolcs-Gunn and Furstenberg, 1986; Hofferth, 
1987). 

Poverty is often linked to early childbearing. Among poor chil¬ 
dren under age 6, 47 percent had mothers who first gave birth 
before the age of 20; among nonpoor children, the proportion was 
only 17 percent (National Center for Children in Poverty, 1990). 
The child of a poor mother faces the double jeopardy of exposure 
to poverty and a mother who may lack the emotional maturity or 
knowledge to be a good parent. Being single, young, black, and 
poor is the combination most likely to be associated with a lack 
of success for the parent and poor caregiving (Egeland and Erickson, 
1990). 

All children who experience inadequate attention, maltreatment, 
abuse, or neglect are at high risk for developmental, learning, 
emotional, and academic difficulties, and the more such experi¬ 
ences a child has, the more negative the developmental outcomes 
will be (Sameroff et al., 1987). There are strong links between 
economic deprivation and child maltreatment, although the exact 
processes that mediate between poverty and developmental risk 
are controversial. Abuse and maltreatment are not confined to 
poor families, but successive studies have documented the high¬ 
est incidence of child neglect in families living in extreme pov¬ 
erty and the most severe injuries from abuse or neglect occurring 
in the poorest families (Pelton, 1981; Wolock and Horowitz, 1984; 
Giovannoni and Billingsley, 1970). In fact, neighborhoods that 
are socially impoverished as well as economically stressed have 
higher rates of abuse (Garbarino and Sherman, 1980). Mothers of 
young children who are living below the poverty line are at the 
greatest risk of violent behavior toward children (Gelles, 1992), 
and living in poverty also appears to increase the likelihood of 
continuing abusive patterns across generations (Egeland, 1988). 

Poverty exposes children to a number of other environmental 
risks of physical injury that strongly influence a child's socializa¬ 
tion and success in school. For example, at least two major causes 
of brain dysfunction have a high correlation with poverty: head 
injuries (whether intentional or accidental) and exposure to lead 
(Reiss and Roth, 1993). Accidental injuries occur more frequently 



well as inadequate protection by parents and other caregivers ( 
tional Center for Children in Poverty, 1990). Both exposure 
lead and blood-lead concentrations in children under 5 years b 
been shown to increase as family income decreases (Mahaffe^ 
al., 1982). Even a low level of exposure to lead in childhood i 
result in higher rates of learning disability, low achievement, 
failure to graduate from high school (Needlemen et al., 1990). 

In summary, the evidence is clear and compelling that pei 
tent poverty exacts a significant price on children's health, de 
opment, educational attainment, and socioeconomic potential, e 
though the causal relationships are not well understood in 
cases. These effects become more pronounced by adolesce] 
The economic and demographic changes of the last two dec; 
have led to a significant increase in the proportion of adolesci 
who have lived in poverty for prolonged periods. In 1991, 
poverty rate for all children under 18 years was 21.8 percent 
reau of the Census, 1992). Although the majority of such c 
dren will survive the experience and go on to a productive a 
life, many will not. And the increasing proportion of all An 
can children who will live in poverty at some point in their 1 
means that a steadily increasing percentage of adolescents ar 
risk of a compromised future. 

Though this report focuses on adolescents, their life setti 
and the changes that have occurred in them over the last 
decades, we note again that the adolescents who enter these 
tings are a product of their early life experiences. Those wl 
early experience was marked by poverty suffer increased vul 
ability to many of the settings discussed in this report. 
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Earnings and Employment 


e begin our analysis of th 
tings in which adolescents are growing up with a discussi 
the economic position of prime-age young adults (aged 25-34 
a review of the changes affecting this group over the Iasi 
decades. Although many factors form the settings in whict 
lescents live, and these are discussed in subsequent chapters, 
ily income is the key influence on all settings. Therefo: 
understand why increasing numbers of children and adoles 
are spending their formative years in high-risk settings, it ii 
necessary to understand the economic position of their pa 
This chapter reviews the current economic position of prin 
young adults—the parents of 52.1 percent of children und( 
age of 18. The earnings of this population are the primary s 
of economic support for the majority of children in the T 
States (Centers for Disease Control, 1991). 

TRENDS SINCE 1970 

American family incomes increased almost continuously 
1949 through 1973 but have slowed dramatically in the las 
decades. The 1973-1982 period marked the first sustained d 
in real earnings for many workers since the Great Depressio: 
the recovery since then has not significantly improved tl 
comes of families with children. The income gains from th 
nomic expansion of the 1980s produced increases in real per 

OA 


income. However, the gains were highly concentrated in the up¬ 
per income brackets, and both earnings and per capita income 
became more unequal over the decade. The increases brought 
little real gain to the great majority of young adults with children 
(John et al., 1989; Danzinger and Weinberg, 1992). 1 

Since the late 1970s, structural changes in the U.S. economy, 
coupled with demographic changes that have increased the num¬ 
ber of female-headed households, have caused a substantial and 
broad-based deterioration in the economic position of this age 
group. The decline in income cuts across race, gender, and educa¬ 
tional attainment, but it is especially pronounced among the less 
educated—those with a high school diploma or less—and is al¬ 
most as significant for high school graduates who do not obtain a 
4-year college degree. 

As shown in Table 2-1, the average real earnings for young 
adults declined significantly from 1979 to 1988, and this decline 
occurred during a period of strong economic expansion. Those 
who worked year-round on a full-time basis experienced a 5.2 
percent decline in real earnings in the 1980s. The least educated 
workers suffered most: white males without a high school di¬ 
ploma saw a drop of 18.8 percent in real earnings; white females 
without a high school diploma, 14 percent. College graduates, 
especially women, enjoyed a slight increase in earnings, but high 
school graduates generally experienced sharp declines. 

Table 2-2 illustrates changes in labor market participation dur¬ 
ing the 1980s for the various demographic groups, by level of 
education. (Labor market participation rates measure the propor¬ 
tion of persons working or looking for work in a specified popula¬ 
tion.) The unchanged employment-to-population rates for white 
men gives a somewhat misleading picture of the economic oppor¬ 
tunities available to the less educated. The employment rates of 
dropouts and high school graduates had fallen sharply in the 1970s 
(Blackburn et al., 1990), and the rough stability of the 1980s sim¬ 
ply reflects the earlier timing of that loss of employment. For 
young black males, however, employment rates dropped sharply 
during the 1980s, especially among high school dropouts. 


1 The real impact of stagnant or declining incomes among families with children 
is difficult to gauge because of problems in estimating the effects of declining 
family size over the last two decades. Smaller families mean that family income is 
shared among fewer children, and thus the impact of the declines may not be as 
severe as they appear. 



table 2-1 Average Earnings of Workers Aged 25-34, 1979 and 
1988 


Demographic 

Group and Highest 
Educational Attainment 

Average Earnings 
(1988 dollars) 

Changes in Earnings, 
1979-1988 (percent) 

1979 

1988 

All Workers 

21,823 

20,678 

-5.2 

White Males 

Dropouts" 

19,848 

16,108 

-18.8 

High school graduates* 1 

24,889 

21,776 

-12.5 

College graduates" 

29,288 

29,780 

+ 1.7 

Black Males 

Dropouts 

14,596 

14,594 

0 

High school graduates 

19,449 

16,638 

-14.5 

College graduates 

26,830 

24,348 

-9.3 

White Females 

Dropouts 

12,623 

10,852 

-14.0 

High school graduates 

15,403 

15,348 

0 

College graduates 

20,987 

23,791 

+ 13.4 

Black Females 

Dropouts 

11,749 

11,169 

-4.9 

High school graduates 

14,596 

13,285 

-9.0 

College graduates 

19,349 

19,567 

+ 1.1 


NOTES: Whites include both the white and the "other" racial group. 


"Completed schooling of less than 12 years. 

^Schooling of 12 to 15 years. 

Schooling of 16 years or more. 

SOURCE: These statistics were calculated using the March 1980 and 1989 
Current Population Surveys. Earnings are defined as wage and salary income,- only 
full-time, year-round workers were included in the sample for this table. The average 
earnings statistics are geometric means, reported in 1988 dollars. 


The combination of a decline in the value of real earnings and 
rising levels of unemployment has thrust a very high proportion 
of families headed by an adult aged 25-34 into poverty. In 1991, 
23.1 percent of all such families had incomes below the poverty 
level. For whites, the percentage living in poverty was 18.6; for 
blacks, 46.0; and for Hispanics, 38.0. 

What explains the trends in employment opportunities and earnings 
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table 2-2 Labor Market Participation by Race, Gender, 
and Education for Adults Aged 25-34, 1980 and 1989 



Employment-to-Population Ratio 


Demographic 

Group 

Dropouts" 

High School 
Graduates^ 

College 

Graduates" 

White males 

1980 

.80 

.90 

.94 

1989 

.80 

.90 

.94 

Change, 1980-1989 

0 

0 

0 

Black males 

1980 

.68 

.80 

.90 

1989 

.56 

.75 

.90 

Change, 1980-1989 

-.12 

-.05 

0 

White females 

1980 

.43 

.59 

.75 

1989 

.44 

.67 

.82 

Change, 1980-1989 

.01 

.08 

.07 

Black females 

1980 

.41 

.64 

.84 

1989 

.29 

.64 

.88 

Change, 1980-1989 

-.12 

0 

.04 


"Completed schooling of less than 12 years. 
^Schooling of 12 to 15 years. 

"Schooling of 16 years or more. 


SOURCE: The statistics were calculated using data from the March 1980 
and March 1989 Current Population Surveys. 


potential for young adults generally, and for less educated youths 
specifically? We discuss a number of economywide trends and 
institutional forces affecting young adult males. The analysis 
centers on young men because the majority of relevant studies do 
not include young women. Several economywide developments 
appear to have lowered demand for less educated young male workers. 

JOB OPPORTUNITIES FOR YOUNG WORKERS 
Sectoral Shifts in Employment 

In recent decades, the number of blue-collar and skilled jobs 
has decreased and there has been a relative decline in the impor- 



force. As a result, since 1970, the fraction of males employed in 
manufacturing has declined from 30 percent to 19 percent, while 
employment in the trade and service sectors has grown from 39 
percent to 48 percent. The movement out of the manufacturing 
trades has been especially pronounced among young adult blacks, 
with a decrease from 46 percent of jobs held by blacks (male and 
female) in 1974 to 26 percent in 1984 (Bound and Johnson, 1992; 
Sum and Fogg, 1987). 

The loss of manufacturing job opportunities has significantly 
affected the wages available to less educated workers since manu¬ 
facturing has traditionally been a high-wage sector for blue-collar 
and skilled workers. Overall employment levels may also be af¬ 
fected, especially in situations where young, less skilled workers 
are unable to obtain service-sector jobs (due to the demand for 
higher skill levels) or unwilling to accept them (due to lower 
wages). For young blacks, the loss of manufacturing jobs is even 
more important because relative wages for black workers have 
been higher in this sector than in others (Berlin and Sum, 1988; 
Krueger and Summers, 1987; Sum and Fogg, 1987). These sectoral 
shifts account for an estimated 25 to 33 percent of the relative 
decline in the wages of young and less educated workers (Blackburn 
et al., 1990; Katz and Murphy, 1991; Bound and Johnson, 1992). 
Declining manufacturing employment accounted for 33 to 50 per¬ 
cent of the decline in the employment-to-population ratio of young 
black dropouts in the 1970s (Bound and Holzer, 1991). 


Technological Change 

Changes in production technology raise the overall education 
levels needed by industry, thereby diminishing employment op¬ 
portunities for less educated workers. Studies over time and across 
industries have found positive associations between various mea¬ 
sures of technological progress (e.g., capital spending, R&JD spend¬ 
ing, employment of technical personnel) and wage differentials 
among education levels. The evidence supports the notion that, 
on average, technological change tends to increase inequality be¬ 
tween skill groups (Hamermesh, 1986; Bartel and Lichtenberg, 1987; 
Mincer, 1991; Allen, 1991). 
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Rising Unemployment 

The average rate of unemployment has risen steadily over the 
past several decades (Murphy and Topel, 1987). After adjusting 
for cyclical changes, unemployment rates of 4 percent or less were 
common in the 1950s and 1960s, but unemployment seldom fell 
below 6 percent in the 1970s and 1980s. While there was im¬ 
provement in overall unemployment in the late 1980s, even the 
lowest rate (5.2 percent) was well above the rates of earlier de¬ 
cades, and particularly tight labor markets were limited to a small 
number of metropolitan areas (Freeman, 1991). The higher aver¬ 
age unemployment rates of the past 20 years appear to have con¬ 
tributed to the lower employment and earnings of young workers, 
especially among the less educated and blacks—populations that 
are particularly sensitive to aggregate changes in unemployment 
(Clark and Summers, 1982; Freeman, 1991). These workers are 
the first to be laid off during recessions and the last to be rehired 
during periods of recovery; their wages also appear to be sensitive 
to the tightness or looseness of the labor market (Freeman, 1991). 


Immigration 

During the past two decades, an estimated 750,000 legal and 
illegal immigrants entered the United States annually (Warren 
and Passel, 1987; Borjas et al., 1991b). Immigrant workers have 
increased the workforce of high school dropouts by approximately 
25 percent, the workforce of high school graduates by 6 or 7 per¬ 
cent, and the workforce of college graduates by 10 to 11 percent 
(Borjas et al., 1991a). In the aggregate, this influx of foreign-born 
workers does not seem to have had a statistically significant im¬ 
pact on the employment and earnings of natives in cities such as 
New York or Los Angeles, cities that have many immigrants in 
comparison with cities like Kansas City or Cleveland, which have 
relatively few immigrants (Borjas, 1986; Altonji and Card, 1989; 
LaLonde and Topel, 1989). However, it does appear that the im¬ 
migration of less educated workers affects the earnings and em¬ 
ployment of natives with similar skill levels in the population as 
a whole as "spillover" from immigrant-intensive cities to other 
parts of the country. Perhaps 20 percent of the deterioration in 
the market for high school dropouts is due to the influx of less 
educated immigrants (Borjas et al., 1991a). 



30 / Losing Generations: Adolescents in High-Risk Settings 

INSTITUTIONAL FACTORS INFLUENCING 
JOB AVAILABILITY AND EARNINGS 


Minimum Wage and Unions 

Unionization and the minimum wage have often protected 3 
workers, whose market position is generally weak. In recent : 
these protections have been less effective. The federal mini 
wage rose by only 109 percent between 1972 and 1990 (from 
to $3.25), well short of the 191 percent inflation rate ove 
same period. Even the current statutory rate of $4.25 lea 
family of four that has one full-time earner at less than two -1 
of the federal poverty level. Although a lower minimum 
has the beneficial effect of stimulating job creation, partici 
for teenagers, there are also costs. A lower minimum wage 
constrains the wages paid to unskilled workers, jobs that are 
by blacks, high school dropouts and young, less educated 
women (Bound and Freeman, 1991; Blackburnet al., 1990). 
small gains in employment that these groups have experienc 
a result of low minimum-wage levels are not adequate to 
the declining real value of the wages that they earned, thus 
ing the overall earnings and income of the working poor 1 
cline (Mincy, 1990). 

Union membership brings less educated workers a premil 
wages and fringe benefits relative to those earned by non 
workers. Membership rates have fallen since the mid-1950s, ho 1 ! 
and the decline has been especially steep in recent years 
tween 1970 and 1990, union membership in the private sect' 
from about 30 percent to only 12 percent. Approximately 
quarter of the falling relative position of less skilled young r 
attributable to falling rates of unionization (Blackburn et al.. 
Card, 1992; Freeman, 1993). 


Isolation from Jobs 

Worker demand is not always geographically matched to v 
supply. Manufacturing employment, over half of which is a 
suburbanized, has increasingly deserted central cities. Tl 
fleets a broader movement of firms and middle-class families 
from central cities, particularly from poor neighborhoods in 
eastern and midwestern cities, to more affluent suburban 
One consequence is that manufacturing jobs (and those in 
sectors that require less education) have become more suburb 
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in the past two decades, while financial and service-sector jobs 
(which require more education) have become more concentrated 
in inner cities. These trends are of greater significance to minor¬ 
ity workers, who are disproportionately represented in central cit¬ 
ies (Holzer, 1991; Wilson, 1987; Kasarda, 1989; see also Chapter 
3). 


Discrimination 

Employment discrimination—generally defined as unequal treatment 
of individuals who possess equal productive characteristics—oc¬ 
curs as a direct consequence of employers' preferences for certain 
types of workers. Discrimination occurs in the "candidate" and 
"entry" and "promotion" stages of the employment process (Braddock 
and McPartland, 1987; Pettigrew and Martin, 1987). For example, 
among Chicago area employers interviewed in one study, 47 per¬ 
cent stated that blacks lack basic skills and the work experience 
necessary to fill "customer service" occupations; accordingly, re¬ 
cruitment was most often done through high schools and newspa¬ 
pers that reached white middle-class neighborhoods, rather than 
through those associated with large black populations (Kirschenman 
and Neckerman, 1990). Other studies have matched pairs of black 
and white or white and Hispanic men with similar resumes and 
trained them to behave comparably in interviews. Whites gener¬ 
ally received about 50 percent more offers than blacks or Hispan- 
ics (Turner et al., 1991; Cross et al., 1989). 

The extent to which discrimination has diminished over the 
past two decades is unclear. Most evidence suggests that racial 
discrimination against nonwhite men continues, and that women 
of all races suffer considerable discrimination in comparison with 
men (Jaynes and Williams, 1989). The previously cited study of 
Chicago-area businesses found strong prejudices against inner-city 
black men, who were viewed by employers as "unstable, uncoop¬ 
erative, dishonest and uneducated." Employers screened out job 
candidates based on class characteristics and were particularly 
wary of hiring men or women who exhibited speech and dress 
patterns associated with ghetto culture (Kirschenman and Neckerman, 
1990). Although small-scale studies increase understanding of 
employer attitudes and hiring practices, it is impossible to ex¬ 
trapolate from the results to quantify the effects of this type of 
discrimination. Available methods are likely to underestimate dis¬ 
crimination, in part because the character of racial discrimination 
has become more subtle than in previous decades (Bielby and Baron, 



1986). This factor may explain the inability of researchers to 
identify the reasons that blacks are less likely to advance to the 
"top rungs" of organizations (Braddoclc and McPartland, 1987; Davis 
and Watson, 1985; Hacker, 1992). Further, discrimination varies 
depending on the tightness of the labor market and has been shown 
to increase when overall unemployment rates are high (Tobin, 
1965). 

CHANGES IN THE SUPPLY AND QUALIFICATIONS OF 
YOUNG WORKERS 

Supply of Young Workers 

The large number of "baby boomers" entering the labor market 
in the 1970s depressed their wages relative to those of older groups, 
though there has been at least some evidence of "catching up" as 
this group has aged (Welch, 1979; Bloom et al., 1987). The "baby 
bust" of the 1960s and early 1970s reduced the number of young 
people entering the labor market, which might have been expected 
to raise the relative wages of younger workers across the board. 
However, this failed to occur, except in a small number of tight 
labor markets (Freeman, 1991; Mishel and Teixeira, 1991). One 
explanation may have been a decline in college enrollments, which 
increased the relative supply of less educated workers. The slow¬ 
down in the growth of college graduates in the workforce appears 
to be a major factor in the falling position of the less educated 
male workers (Blackburn et al., 1990; Katz and Murphy, 1991). 

Adequacy of Basic Skills 

Another explanation for decreased earnings among less educated 
workers is a decline in basic reading and math skills. According 
to the National Assessment of Educational Progress, 30 percent of 
adolescents and young adults lack basic literacy skills and are 
consequently unable to absorb and synthesize written informa¬ 
tion essential to carrying out an unfamiliar task (Venezky et al., 
1987). Declining achievement and test scores in the late 1960s 
and 1970s have been linked to declining productivity and earnings 
at both the aggregate and individual levels (Bishop, 1989a,b). In¬ 
dividual scores on basic skills have significant effects on earnings, 
and the racial gap in scores can explain much of the racial differ¬ 
ential in earnings at a given educational level (O'Neill, 1990; Ferguson, 
1990). This might explain why blacks—dropouts, high school 
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graduates, and college graduates alike—have substantially less success 
in the labor market than their white counterparts. Yet the test 
scores (as well as graduation rates) of young blacks have risen 
even while their relative and absolute earnings were falling (Bound 
and Freeman, 1991). Moreover, the relative earnings of less edu¬ 
cated workers fell in the 1980s as the cohort aged (Blackburn et 
al., 1990). Since the schooling and basic skills of a cohort are 
relatively constant, the declining earnings of the less educated 
may be explained by higher demands for literacy skills related to 
the increased complexity of manufacturing processes. Thus higher 
paying jobs are increasingly less accessible to illiterate or margin¬ 
ally literate workers (Bailey, 1988). 

Trends in basic skills cannot explain the declining economic 
position of less educated young adults. The demand for basic 
academic skills (due to technological changes and other factors) 
rose more rapidly over the past 15 years than the supply of young 
workers with such skills, but other forces are also at work. 


Crime 

Crime has become an attractive alternative to working for many 
poor, less educated young men. Among this group, particularly 
black high school dropouts, criminal involvement has become so 
common that it must be considered a major determinant in evalu¬ 
ating their rates of participation in legal labor markets. At any 
time, as many as 18 percent of all 18 to 24-year-old dropouts and 
30 percent of 25- to 34-year-old dropouts are under supervision of 
the criminal justice system. Among blacks the figures are much 
higher: 41 percent of 18- to 24-year-old dropouts and over three- 
quarters of 25- to 34-year-old dropouts (Freeman, 1991). It is esti¬ 
mated that some 20 percent of all young black men are involved 
with the criminal justice system (Freeman, 1991). 

Although it is difficult to estimate earnings from illegal activi¬ 
ties, studies suggests that men with limited skills and few legal 
earnings opportunities net substantially more from criminal ac¬ 
tivities with rates of pay as much as 2 to 4 times higher than 
those from legitimate work. This estimate is consistent with 
ethnographic studies of youths involved in the drug trade (Taylor, 
1989; Williams, 1989; Bourgois, 1989). Reuter et al. (1990) esti¬ 
mated median earnings in 1985-1987 for street-level crack dealing 
in Washington, D.C., at $30 per hour. 

The substantial and increasing concentration of crime among 
high school dropouts suggests that the problem is linked to lack 
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of skills to functional illiteracy and the inability to perform in a 
modern technological and service-oriented economy—and to the 
decline in legitimate employment and earnings opportunities available 
to the less educated. The financial rewards of criminal activity 
have also increased with the growth in drug markets, and this 
may make the attractiveness of participation in illegal markets 
stionger for young men today than in recent periods. 


DEMOGRAPHIC CHANGES 

Demographic changes have also exerted a powerful influence in 
increasing the number of young adult households that are poor or 
on the margins of poverty. There has been an almost 40 percent 
increase since 1970 in the number of female-headed households 
with children under age 18. In that year, 2,858,000 families were 
headed by single mothers,* in 1991, the number had increased to 
6,823,000, or 9.9 percent of all families in 1970, contrasted with 
21 percent of all families in 1991 (Bureau of the Census, 1991). 
The increase results from women marrying at a later age or re¬ 
maining single throughout their lives and also from higher rates 
of divorce and separation (Mare and Winship, 1991). The trend 
has occurred across racial, ethnic, and income groups. However, 
the decline in the proportion of black women who are married 
and living with their husband has been especially dramatic. 

Among black women aged 24-29, the percentage that had never 
married increased from 16.9 percent in 1960 to 53.2 percent in 
1987 (Mare and Winship, 1991). Comparable percentages for white 
women were 12.4 and 26.3. The authors conclude that the de¬ 
cline in marriage rates among black women and the concomitant 
increase in black babies born to unmarried women has been a 
major cause of the persistently large gap between family incomes 
of blacks and whites. Although the illegitimacy ratio (proportion 
of births to unmarried women to all births) has increased across 
all race and income groups over the last 20 years, the greatest 
absolute increase has been among blacks. In 1989, 57 percent of 
all births to blacks were to unmarried women, compared with 17 
percent among white women and 23 percent among Hispanic women 
(Bureau of the Census, 1990). 

The incidence of poverty among female-headed families has stayed 
consistently 7 to 8 times higher than poverty among married- 
couple families. In 1990, 57.8 percent of female-headed house¬ 
holds in the prime-age group had incomes below poverty. For 
whites, the percentage was 52.0; for blacks 67.8 and Hispanics 



white children and 27.1 percent of Hispanic children. The in¬ 
crease in female-headed households is a more powerful explana¬ 
tory factor in describing the increase in poverty among prime-age 
adults than either the decline in the value of real earnings or 
increases in unemployment. However, the trends are interactive 
in complex ways and therefore need to be considered simulta¬ 
neously. 

Wilson (1987) has hypothesized that the diminished economic 
position of young black males is the primary contributing factor 
to the increasing proportion of black women who have children 
outside of marriage. Espenshade (1985), Farley and Bianchi (1987), 
and Farley (1988) have hypothesized that the improved economic 
position of women has reduced their need to rely upon husbands 
for income, and thus decreased their incentives to marry, and 
others have considered the effects of increased years of schooling 
on age at marriage and lifetime probability of marriage. Mare and 
Winship's analysis based on census and Current Population Sur¬ 
vey data suggest that the changes in employment of young black 
men may account for about 20 percent of the decline in marriage 
rates for black women, and that increased earnings and school 
enrollment have very small effects. The explanation for this re¬ 
markable change in family composition is complex, and appears 
to involve the interaction of social and economic trends over the 
last several decades that has created a changed climate of expecta¬ 
tion about marriage and childrearing. 

CONCLUSIONS 

Whether measured by earnings or employment, the economic 
position of prime-age young adults has diminished substantially 
in the past 20 years, especially among males and those with a 
high school education or less. The causes include several concur¬ 
rent economy wide trends in labor demand, labor supply, and in¬ 
stitutional factors. Demographic changes, particularly the excep¬ 
tional increase in female-headed households, have strongly influenced 
the economic position of families headed by young adults. How¬ 
ever, the declining economic position of families with children is 
not confined to female-headed households. Although the demo¬ 
graphic trends discussed are important in understanding poverty 
among children and adolescents, they should not obscure the real¬ 
ity that two-parent families have also experienced a decline in 
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their standard of living. The decline has simply been less precipi¬ 
tous than for female-headed households. Over the last two de¬ 
cades, among families with children, only the top income quintile 
of two-parent families has experienced a substantial increase in 
real incomes. 

However, the majority of children today rely upon the incomes 
of parents who have not obtained a 4-year college degree, and it is 
therefore the earnings and employment outlook for non-college- 
educated adults that will be critical. What are the economic pros¬ 
pects for future cohorts of less educated young workers? Is it 
possible that self-correcting mechanisms may work to ameliorate 
the trends that we have summarized? For example, the rising 
returns to a college diploma should encourage more young people 
to enroll in college; the deteriorating wages and employment of 
dropouts relative to high school graduates should further dimin¬ 
ish dropout rates over time. Even if these changes occur, their 
impact is not likely to change the basic outlook we have de¬ 
scribed. 

The same occupational and industrial shifts that reduced de¬ 
mand for less skilled workers are projected to continue through 
the 1990s (Personick, 1989). Employment and earnings in manu¬ 
facturing and in high-wage, blue-collar occupations appear likely 
to continue to decline, while employment will grow most in areas 
requiring higher education or in low-wage service jobs. Employ¬ 
ment discrimination continues. In poor urban neighborhoods, the 
social environment compounds the lack of employment opportu¬ 
nities for young people (see Chapter 3). Furthermore, the fact 
that criminal involvement has become so common among young 
disadvantaged men is producing a large criminal underclass that 
is difficult to integrate into the legitimate economy. 

Although there is no single reason why young adults had di¬ 
minishing success in the labor market over the past two decades, 
and why families headed by prime-age adults suffered a decline in 
living standards, the trends are persistent. We have described the 
most plausible explanatory factors to establish why a large and 
increasing percentage of American children and adolescents are 
likely to spend significant portions of their lives in or near pov¬ 
erty. The causes of declining family incomes are rooted in com¬ 
plex economic and sociological changes that are only partially 
understood, and that will therefore be difficult to alter. In the 
chapters that follow, we examine the major settings that shape 
the lives of adolescents, consider how these are influenced by 
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Families 


P 

JL amilies are the primary setting for 
nurturing children, and their ability to succeed in this responsi¬ 
bility has been weakened over the last two decades by changes in 
their economic security and by changes in family structure that 
have increased the proportion of children and adolescents living 
with only one parent. This chapter begins with an overview of 
changes in family economics and structure and discusses how 
those changes influence adolescent development. 

FAMILY ECONOMICS AND FAMILY STRUCTURE 

Chapter 2 reviewed the deteriorating economic position of prime- 
age young adults. This chapter begins by elaborating on the con¬ 
sequences of those trends for young families with children. Be¬ 
tween 1973 and 1990 the median income of families with children 
headed by a parent under age 30 dropped 32 percent when ad¬ 
justed for inflation. The decline has been even sharper for fami¬ 
lies headed by a person under age 25. Although demographic 
changes, especially the increase in single-parent households, has 
been an important factor in increasing the number of children 
living at or near poverty, two-parent households have also suf¬ 
fered. Most two-parent families have maintained their relative 
standard of living only by virtue of having two wage earners. Al¬ 
most 39 percent of children had mothers in the workforce in 1970; 
by 1990 the proportion was 61 percent. Furthermore, working 



ing the workforce and increasing their number of hours worked, 
incomes for 60 percent of two-parent families would have been 
lower in 1989 than in 1979 (U.S. Congress, 1992). While increas¬ 
ing workforce participation by wives has been critical in main¬ 
taining family incomes, the additional effort that families must 
make to maintain their incomes creates stress for the family and 
problems in providing care and supervision for children. 

For families who have not been able to increase their earnings 
sufficiently to stay out of poverty, the consequences are severe 
and are not confined to material deprivation. Low-income par¬ 
ents report a greater degree of worry about their financial futures 
and concern for their child's health and education than do more 
affluent parents, a difference that is most pronounced among cen¬ 
tral-city inhabitants (National Commission on Children, 1991b). 
Economic hardship—whether from low wages, sustained poverty, 
or unemployment—significantly diminishes the emotional well¬ 
being of parents, with direct and indirect effects on children's 
health and well-being (McCord, 1990; Elder, 1992). Economic 
hardships are linked to family disintegration and to the increase 
in single-parent households. Further, single parents and parents 
experiencing economic hardship are less likely to use the "good" 
parenting practices that can help some children overcome the risks 
associated with their domestic and economic circumstances 
(Dornbusch, 1989; Spivak and Weitzman, 1987; Dubow and Lus¬ 
ter, 1990). 

It should not be surprising, then, that the most consistent, and 
typically the most powerful, predictor of adolescent success and 
well-being is family income. Adolescents growing up in families 
experiencing economic hardship are at high risk for health and 
behavioral problems, for school failure, and for becoming involved 
in criminal activities. 

• Adolescents from low-income families (incomes less than 150 
percent of the poverty rate) experience higher rates of poor physi¬ 
cal health, mental disorders, and depression (Brindis et al., 1992; 
Klerman with Parker, 1991; Institute of Medicine, 1989; Comer, 
1985; Tuma, 1989). 

• Adolescents from low-income families are more likely to en¬ 
gage in delinquent acts, have early sexual intercourse, experience 
adolescent pregnancy, be arrested, and drop out of school. They 
are also less likely to make a successful transition from school 



into postsecondary education or the labor market (Irwin and Shafer, 
1991; Earls, 1991; Dryfoos, 1990; Sum and Fogg, 1991). 

• Adolescents from low-income families show lower rates of 
achievement in school. For example, only 69 percent of whites, 
65 percent of blacks, and 61 percent of Hispanic unmarried youth 
from families with low earnings will graduate from high school or 
earn a general equivalency diploma by age 24 (Mortenson and Wu, 
1990). The high failure rates among low income students reflect, 
in substantial measure, the fact that many low-income students 
live in single-parent homes. Regardless of income, female house¬ 
hold headship favors increased high school dropout (Hauser and 
Phang, 1992). More than half of black high school students are 
now from single-parent households (20 percent of whites and 30 
percent of Hispanics). 


Family Structure 

Family formation has changed dramatically in the past 20 years. 
Adults are waiting longer to get married, divorcing more frequently, 
and waiting longer to remarry after a divorce. Between 1970 and 
1988, the proportion of 20- to 24-year-olds who had never married 
rose by 70 percent for women and by more than 40 percent for 
men. Indeed, over the past 15 years, the percentage of young 
people still living with their parents has steadily increased to 
about 54 percent at age 24 and 30 percent at age 29 (Grant Foun¬ 
dation, 1988; Bureau of the Census, 1989a). 

Consequently, the absolute number of married couples with 
children declined during the 1980s. Although the "married with 
children" household remains the dominant family structure, its 
character has changed because of maternal employment. By 1987, 
only 29 percent of children in two-parent households were being 
reared in the traditional "breadwinner-homemaker" family struc¬ 
ture (Zill, 1990). "Nontraditional" families show the greatest 
growth rates during the past decade, continuing trends that began 
30 years ago. Increasing numbers of households are without chil¬ 
dren, and more adults are unmarried and living alone. Table 3-1 
shows the change in living arrangements of children under age 18 
between 1970 and 1990. Over this period, the percentage of chil¬ 
dren living in two-parent households decreased by 16.7 percent. 

As noted in Chapter 2, there has been significant growth in 
single-parent households. About half of all marriages now end in 
divorce, a rate twice that of 1960. About a quarter of all births 
are to unmarried women, a majority of whom are over the age of 
20. The net result has been that about 25 percent of all children 
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TABLE 3-1 U.S. Households with Children Under 
18 (in 1,000s) __ 


Household 

Type 

1970 

1980 

1990 

Percent Change, 
1970-1990 

Married with 
children 

58,939 

48,624 

46,503 

-21.09 

Single parent 

8,199 

12,466 

15,867 

+51.67 

Single mother 

7,452 

11,406 

13,874 

+53.78 

Single father 

748 

1,060 

1,993 

+37.53 

Other 

2,024 

2,337 

1,768 

-12.64 


SOURCE: U.S. Congress (1991:1080). 


live with only one parent, usually the mother, a rate doubl 
of 1970 (Bureau of the Census, 1991a). Overall, about 50 p 
of all children will reside in a single-parent home before a 
spending an average of 6 years with a single parent (Bui 
1984; Norton and Glick, 1986). 

Adolescent mothers represent a special case of family 
ture. Birthrates for adolescent mothers are increasing ai 
creasingly, the mothers are unmarried. Adolescent birthrates, 
had declined steadily since World War II, began rising ag 
1985, and by 1989 were higher than they had been since th< 
1970s (Figure 3-1). But while births to unmarried women 
sented only 15 percent of all births to adolescents in 1960, 
percent in 1970, by 1989 over 67 percent of teenage mother 
unmarried, including 92 percent of black teenage mothers (I 
1992). 


Single-Parent Households 

Single-parent families are likely to live in or near poverty. F; 
with two wage earners have, on average, three times the 
income of families with one wage earner. Poverty rates 
most six times higher for single-parent families than fo 
parent families (Table 3-2). About 73 percent of children in 
parent families experience poverty at some point in theii 
and a substantial proportion (20 percent) spend 7 or more y 
poverty. And since 87 percent of single parents are wom< 
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FIGURE 3-1 Births per 1,000 females aged 15-19 and percentage of teenage 
mothers who were unmarried. SOURCE: Moore (1992). 


problems of single parenthood are often compounded by those of 
gender discrimination in employment and social welfare (Ellwood, 
1988; Garfinkel and McLanahan, 1986; Handler and Hasenfeld, 
1991; Hodgkinson, 1991; Bureau of the Census, 1989b). It is hardly 
surprising that single parents are twice as likely as married couples 
to be worried about "making ends meet" and concerned that their 
children will "get beat up," "get pregnant," "not get a job," or 
"drop out of school" (National Commission on Children, 1991b). 

Divorce reduces the economic security of women and their children 
even if they are not thrust into poverty. One year after divorce, 
women's income averaged only 67 percent of their predivorce in¬ 
come compared with 90 percent for divorced men (Duncan and 
Hoffman, 1985). The data in Table 3-3 show that, despite in¬ 
creased maternal participation in the labor market, the economic 
security of children substantially declines after divorce. More- 
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TABLE 3-2 Child and Household Poverty, 1974-1990 


Demographic 

groups 

Rate of Poverty 



Lowest (year) 

Highest (year) 

1990 

All children under 18 

15.4 (1974) 

22.3 (1983) 

20.6 

White 

11.2 (1974) 

17.5 (1983) 

15.9 

Black 

39.8 (1974) 

47.6 (1982) 

44.8 

Hispanic 

27.6 (1978) 

40.3 (1985) 

38.4 

All married-couple 
families (with 

children under 18) 

5.9 (1978) 

10.1 (1983) 

7.8 

White 

5.2 (1978) 

9.2 (1983) 

7.1 

Black 

12.0 (1978) 

18.0 (1983) 

14.3 

Hispanic 

N/A 

N/A 

20.8 

All female heads of 
household (with 

children under 18) 

39.6 (1979) 

47.8 (1982) 

44.5 

White 

31.3 (1979) 

39.8 (1983, 1986) 

37.9 

Black 

53.9 (1989) 

63.7 (1982) 

56.1 

Hispanic 

N/A 

N/A 

58.2 


NOTE: N/A, not available. 


SOURCE: Bureau of the Census (1991a:Tables 3 and 4). 


over, only about 25 percent of mothers who are owed child : 
port payments from fathers actually receive full payment; 24 
cent receive no payment at all. Less educated and minority mi 
ers are less likely to receive child support payments than 
educated and nonminority mothers (U.S. Congress, 1991:666; Garfi: 
and McLanahan, 1986). 


Two-Parent Households 

Even for two-parent households, working does not guarante 
escape from poverty if both parents have earnings at or near 
minimum wage. In 1990, more than 59 percent of all poor f; 
lies had one worker, but 18 percent had two or more workers 
still remained poor (Bureau of the Census, 1991a). Table 3-4 sb 
characteristics of working poor households. The next group, t] 
partially employed or unemployed, constitute 35 percent of 
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table 3-3 Economic Status of Children Under 15 
Years of Age, 4 Months Before and 4 Months 
After Parental Separation 


Measurement of Well-Being 

Before 

After 

Average monthly per capita income 

$ 549 

$ 436 

Average monthly family income^ 

$2,435 

$1,543 

Average monthly household income^ 

$2,461 

$1,546 

Mother worked full time, all weeks 

33% 

41% 

Mother did not work at all 

43% 

31% 

Worked 

60% 

72% 

Average weekly hours of some work 

34 

37 

In poverty 

19% 

36% 

Receiving child support 

16% 

44% 

Receiving AFDC 

9% 

18% 

Receiving food stamps 

10% 

27% 


^Household income aggregates income of all persons residing 
with the child in a given month. Family income excludes income 
from persons unrelated to the child. 


SOURCE: Bureau of the Census (1991b). 


two-parent families,- involuntary unemployment was the primary 
cause of poverty for the vast majority of these families (Ellwood, 
1988; see also Shapiro, 1990; Bane and Ellwood, 1989). 

Increases in the earned income tax credit and the extension of 
certain Aid to Families with Dependent Children (AFDC) benefits 
to two-parent families suffering from unemployment have improved 
the safety net for poor and low-income families. However, it is 
far from complete or adequate. In addition, these families are less 
able to secure other types of temporary income support—such as 
unemployment insurance—than are middle-income families. Less 
than half of unemployed workers receive unemployment compen¬ 
sation, and those who either fail to qualify for benefits or exhaust 
benefits before finding new work are concentrated in the low- 
wage workforce. Furthermore, on average, jobs found after a pe¬ 
riod of unemployment pay about one-third less than the previous 
job (Danziger and Gottschalk, 1988; U.S. Congress, 1991; Children's 
Defense Fund and Northeastern University Center for Labor Mar¬ 
ket Studies, 1992). 

The cumulative result is that full-time working poor families 
may actually be the poorest of the poor after taking into account 
the income transfer payments that are available to the nonwork¬ 
ing poor but not to those who are employed (Ellwood, 1988). Two- 
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table 3-4 Number of Families with Children 
Who Work and Yet Remain Poor, 1980-1990 
(in 1,000s) 


Family type 

1980 

1985 

1990 

All families with children 

5,004 

5,803 

6,001 

No work 

1,789 

2,100 

2,206 

Some work 

3,215 

3,704 

3,795 

Up to 0.75 FTWE 

1,572 

1,765 

1,713 

0.75 FTWE or more 

1,643 

1,938 

2,082 

Married-couple families 

1,977 

2,262 

2,012 

No work 

304 

348 

304 

Some work 

1,674 

1,914 

1,708 

Up to 0.75 FTWE 

335 

574 

424 

0.75 FTWE or more 

1,142 

1,340 

1,284 


NOTE: FTWE, full-time worker equivalent: 35 hours a 
week for 50-week period or 40 hours a week for 52-week period. 

SOURCE: U.S. Congress (1991:1285). 


parent working poor families in rural areas face perhaps the gre 
est degree of hardship because rural areas generally offer fev 
social services and benefits than urban areas (Shapiro, 1990). 


FAMILY STRUCTURE, PARENTING STYLES, AND 
ADOLESCENT OUTCOMES 

There is a broad literature on the relationships among fam 
structure, family processes, and adolescent outcomes. (By "o 
comes" we mean the overall well-being and achievements of 1 
adolescent, including physical and mental health status, schi 
achievement, and the development of social skills that lead 
success in employment and common life.) From this literate 
family income clearly stands out as the strongest "predictor" 
outcomes. For example, it accounts for between 30 and 50 p 
cent of the difference in high school graduation and school achie 
ment among children from single- and two-parent households (Astc 
and McLanahan, 1989; Zajonc, 1976; Milne et al., 1986). E 
nomic disparities do not account for all of the difference in a 
lescent outcomes, however. Several other factors—family str 
ture, home environment, childrearing practices, and child-par 


For example, even after controlling for socioeconomic status, 
single-parent families and stepfamilies are far more likely to have 
adolescent children exhibiting deviant behavior (smoking, early 
dating, truancy, running away from home, contacts with police, 
and arrests) than are two-parent families (Dornbusch et al., 1985). 


Children of Single-Parent Families 

Adolescents growing up in single-parent families are disadvan¬ 
taged in a number of ways that compromise their future, and the 
consequences have been shown to persist over multiple genera¬ 
tions (McLanahan, 1986). Although the strong correlation be¬ 
tween single-parent households and poverty makes it difficult to 
entirely distinguish the effects of poverty from those of single 
parenting, studies demonstrate that growing up in a single-parent 
household often has damaging effects regardless of income. Con¬ 
trolling for socioeconomic status, studies indicate that adoles¬ 
cents from single-parent families are more likely than their peers 
from two-parent families to engage in health-compromising be¬ 
haviors, such as drug and alcohol use, unprotected sex, and ciga¬ 
rette smoking. They are also more likely to drop out of school, 
suffer from mental illness, and commit suicide. Overall, these 
risks appear to be more pronounced for sons than for daughters of 
single parents (Dornbusch et al., 1985; Kellam et al., 1977; Astone 
and McLanahan, 1989; Dornbusch and Gray, 1988; Hauser and 
Phang, 1992). 

Despite best parental efforts, the data suggest that single-parent 
households constitute a high-risk setting for young people. Again, 
however, it is difficult to distinguish some effects of living with 
only one parent from the effects of poverty or low income since 
the correlations between the two are so high. As Bronfenbrenner 
(1991:4) summarizes: 

The developmental risks associated with a one-parent family structure 
are relatively small ... in comparison with those involved in two 
other types of environmental contexts. The first and most destructive 
of these is poverty. Because many single-parent families are also 
poor, parents and their children are in double jeopardy. But even 
when two parents are present, research in both developed and developing 
countries reveals that in households living under stressful economic 



environmentally oriented child activity are more difficult to initiate 
and to sustain. 

To be sure, research also indicates that when the mother, or some 
other adult committed to the child's well-being, does manage to 
establish and maintain a pattern of progressive reciprocal interaction, 
the disruptive impact of poverty on development is significantly 
reduced. But, among the poor, the proportion of parents who, 
despite their stressful life circumstances, are able to provide quality 
care is, under present conditions, not very large. And even for this 
minority, the parents' buffering power begins to decline sharply by 
the time children are five or six years old and exposed to impoverished 
and disruptive settings outside the home. 

Across all social classes, giving too early autonomy to adoles¬ 
cents appears to have an unfortunate consequence—an increased 
probability that the youth will engage in deviant acts. A major 
factor in the early granting of autonomy involves family decision 
making. A major part of the explanation for this high rate of 
adolescent deviance in single-parent families is their propensity 
to permit adolescents to have early control over their own behav¬ 
ior. In such decision-making areas as choice of friends, choice of 
clothes, ways of spending money, and time they must come home, 
permitting such early decision making by the youth alone is an 
understandable response by an overloaded single parent (Dornbusch 
et al., 1985). 

In a similar fashion, a national sample of American youth found 
that adolescents from single-parent families were performing less 
well in school than youth from two-parent households (Dornbusch 
and Wood, 1988). Once again, this relationship persisted across 
social classes. The children from single-parent households were 
not doing worse on IQ nor on achievement tests, yet their teach¬ 
ers rated them lower on intellectual ability and performance. Lower 
ratings from teachers were associated with high levels of adoles¬ 
cent deviance. A different sample of adolescents was used to 
replicate the key findings: single-parent households were more 
likely to give early autonomy, and that early autonomy was asso¬ 
ciated with higher levels of deviance and lower school perfor¬ 
mance (Dornbusch and Gray, 1988). 

An analysis by Hauser and Phang of some 115,000 youths aged 
15 to 24 covered in the October Current Population Surveys (1973 
to 1989) confirms the finding that living in a female-headed household 
with no spouse present increases the probability that an adoles¬ 
cent will drop out of school. Controlling for social and economic 



families / 01 


characteristics of students and their households, the drop-out rates 
for adolescents in female-headed households are 61 percent higher 
among whites, 26 percent among blacks, and 23 percent among 
Hispanics. 


Children of Divorce 

Children from divorced families must confront the emotional 
stress of a breakup—the often prolonged time preceding and sub¬ 
sequent to divorce proceedings—in addition to conditions associ¬ 
ated with single parenthood. Many of these children experience 
elevated levels of depression and anger, and declining school per¬ 
formance and self-esteem. Children of divorce experience a range 
of stresses of greater magnitude than children in two-parent house¬ 
holds, and these stresses are directly associated with indices of 
adolescent maladjustment (Siegel and Griffin, 1984). Adolescents 
who experienced divorce at an early age may be at particularly 
high risk of school failure and emotional adjustment problems 
(Wallerstein, 1985; Heatherington and Camara, 1984). 

The effects of divorce can be mediated by family practices, of 
course. Parents who maintain strong emotional relationships with 
their children, display supportive attitudes, and practice authori¬ 
tative parenting (see below) can help their children and adoles¬ 
cents escape some of the risks of divorce (Heatherington and Camara, 
1984; Montemayor, 1984; Buchanan et al., 1991). When custodial 
parents remarry, however, children experience another stressful 
transition, which appears especially difficult for girls. Adoles¬ 
cents who grow up in stepfamilies show disproportionately high 
levels of adolescent deviance and poor school performance. This 
effect is diminished when separated parents maintain collegial 
relations and engage in cooperative parenting (Dornbusch et al., 
1985; Kellam et al., 1977; Astone and McLanahan, 1989). 

Better outcomes for adolescent children can, nevertheless, oc¬ 
cur despite overt hostility between parents. Buchanan et al. (1991) 
found that conflict between parents has negative effects by draw¬ 
ing the child into the conflict. Stress between the parents is often 
diverted to the parent-child relationships. But adolescents need 
not necessarily be caught between battling parents. If adolescents 
are not used as message carriers or informers, their adjustment is 
not harmed despite high levels of parental conflict. Thus, high- 
conflict parents who do not ask their adolescents to serve as mes¬ 
senger, informant, or spy can reduce the impact of their hostility 
upon adolescent children of divorce. 
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Adolescent Mothers and Their Children 

Children born to adolescent mothers—usually a single parent 
who has yet to reach social maturity, who often has low earnings, 
and who is likely to be unmarried or divorced—face the highest 
risk of poor developmental outcomes. Not unexpectedly, chil¬ 
dren of adolescent mothers are at high risk for health, develop¬ 
mental, and academic problems (Luster and Mittelstaedt, 1991; 
Spivalc and Weitzman, 1987; Hofferth, 1987). Adolescent children 
of adolescent mothers are far more likely than those of older mothers 
to do poorly in school and to engage in high-risk behaviors, in¬ 
cluding early sexual intercourse and adolescent pregnancy (Fursten- 
berg et al., 1992). 

Part of the reason for poor developmental outcomes is that house¬ 
holds led by teenage parents often have very low family income. 
It is unclear whether the condition of teenage parenthood per se is 
responsible for the low future earnings of the mothers, or whether 
this outcome is best attributed to the low incomes of their own 
parents. However, it is clear that teenage mothers have low in¬ 
comes and are at risk for future low earnings and not completing 
high school (Geronimous and Korenman, 1991). Recent research 
that examined the "alternative life courses" of adolescent parents 
illustrates the ways that young parents respond to the responsi¬ 
bilities of childrearing: for example, white mothers appear more 
likely to marry to legitimize their child; blacks are more likely to 
incorporate the mother and her infant into an extended house¬ 
hold, with other adults—usually the adolescent's mother or ma¬ 
ternal grandmother or both—assisting in child care (Furstenburg 
et al., 1992; Wilson, 1989; Luster and Dubow, 1990). Living with 
other adults appears to benefit adolescent mothers, who are more 
likely to complete high school and be employed than those who 
marry (Furstenberg and Crawford, 1978; Wilson, 1989; Hayes, 1987). 
Among adolescent mothers receiving AFDC, blacks were more 
likely than whites to remain in their parents' home after child¬ 
birth, continuing schooling and delaying marriage,- they stayed 
longer on welfare, but were more likely to graduate from high 
school (Testa, 1992). 


Parenting Style 

Parenting style is a concept used by researchers to identify variations 
in the interactions and childrearing practices that characterize 
family life. Diana Baumrind has developed a generally accepted 
typology of parenting styles. Baumrind's parenting styles are based 



on interactions between the quality of affect and the quality of 
control. Authoritative parenting is highly demanding and con¬ 
trolling but is also supportive and responsive. Authoritarian parenting 
is also highly demanding and controlling but is also punitive. 
Authoritarian parents are not responsive to their children and 
project little warmth and supportiveness. In contrast, permissive 
parents are highly responsive and warm but not demanding. These 
households are characterized by a lack of rules and regulations. 
Disengaged parents (also referred to as rejecting-neglecting) are 
minimally demanding and for the most part unresponsive. Chil¬ 
dren are largely ignored except when they make demands, which 
are usually responded to with hostility and explosions (Baumrind, 
1966, 1971, 1978, 1991a,b). Baumrind concludes that "authorita¬ 
tive" parenting—characterized by warmth, demandingness, and a 
willingness to discuss the application of rules to particular situa¬ 
tions—is superior to "authoritarian" and "permissive" parenting 
(Baumrind, 1973; Baumrind and Black, 1967). While there are 
exceptions, a large body of research provides consistent support 
for this assertion. Authoritative parenting has been found to be 
associated with better psychosocial development, school grades, 
greater self-reliance, and lower levels of delinquent behavior among 
adolescents (Hill, 1980; Maccoby and Martin, 1983; Dornbusch et 
al., 1985; Clark, 1983; Steinberg et al., 1991). In contrast, authori¬ 
tarian and permissive parenting, lack of nurturance, too little moni¬ 
toring, and "too early autonomy" are consistently found to relate 
negatively to school achievement and positive social behaviors 
(Lepper and Greene, 1978; Dornbusch and Wood, 1988; Rumberger 
et al., 1990; Hayes, 1987). 

Building on Baumrind's framework, other researchers have sought 
to identify the specific components of parenting style that are 
most powerful in affecting adolescent outcomes. For example, 
joint decision making between parents and adolescents contrib¬ 
utes to positive adolescent outcomes (Epstein, 1991; Dornbusch 
and Gray, 1988). Consistent parenting and regularity of family 
events affect school achievement positively (Gigliotti and Broolcover, 
1975; Keith et ah, 1986). Another powerful component is paren¬ 
tal monitoring: parents who "keep track" of their adolescents 
and maintain high levels of supervision are more likely to have 
children with low levels of delinquency and drug use and better 
school performance (Patterson et ah, 1989; Poole, 1978; Marjoribanlcs, 
1983; Abrahamse et ah, 1985; McCord, 1990). Some analysts be¬ 
lieve that monitoring and joint decision making are effective be¬ 
cause they shield the adolescent from the negative influence of 
peer groups (Fuligni and Eccles, 1992). 
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Parenting styles are not just a correlate of positive adolescent 
outcomes. Longitudinal studies indicate that authoritative parenting 
and parental involvement in school appear to cause later improved 
school performance. But there are ethnic differences in the power 
of parenting practices. A series of studies has found that parental 
behaviors have less influence on adolescent student achievement 
among blacks than among other ethnic groups (Steinberg et al., 
1992b). 

One possibility for the relative lack of influence of authorita¬ 
tive parenting among black adolescents is that they are especially 
influenced by their peers. It is possible that these peer influences 
are overwhelming and undermining the positive impact of good 
parenting. Unfortunately, there are no data to test this specula¬ 
tion (Steinberg et al., 1992a). On this issue, like many others, we 
have insufficient empirical information about adolescent develop¬ 
ment in different ethnic groups (Spencer and Dornbusch, 1990). 

Finally, it is conceivable that community characteristics are 
overwhelming the impact of black family structures. High paren¬ 
tal education and two-parent families are less predictive of high 
school grades for blacks than for non-Hispanic whites. It appears 
that the ethnic mix of the residential community affects the rela¬ 
tion between family statuses and adolescent grades. Living in a 
census tract with a substantial proportion of minority residents 
affects non-Hispanic whites as well as blacks, reducing the influ¬ 
ence of family statuses. That most blacks live in such census 
tracts, and fewer non-Hispanic whites do, helps to explain the 
ethnic differences in the influences of family statuses on adoles¬ 
cent school performance (Dornbusch and Ritter, 1991). 

Violence in Families 

Child abuse and neglect might be called the worst-case parenting 
style, and many children are also exposed to violence among other 
family members. Reports of maltreated children have increased 
substantially since 1976, when the first national figures for child 
maltreatment were generated. In 1976, approximately 670,000 
children were reported to be maltreated. There were approxi¬ 
mately 2.7 million children reported as abused or neglected in 
1990; 1.25 million children reportedly died as a result of maltreat¬ 
ment in 1990 (79 percent of these deaths occurred in children 
under the age of 5) (U.S. Department of Health and Human Ser¬ 
vices, 1992; Daro and McCurdy, 1991). In 1990, 45 percent of 
maltreatment reports were for neglect, 25 percent for physical 


in the United States are based on official or unofficial reports 
which are problematic to interpret because of noncomparability 
of case definitions across states and the inclusion of duplicated 
cases. Studies of child maltreatment rates that employ standard 
survey techniques on nationally representative samples are rare 
(National Research Council, 1993). 

Certain family structures and low income can increase the risk 
of abuse or neglect. The tensions surrounding family breakup may 
also increase the chance of witnessing or suffering abuse by an 
adult. Poor, unmarried, teenaged mothers having their first child 
are most likely to abuse or neglect that child (Olds et al., 1988). 
For children from families with incomes less than $15,000, the 
rate of physical abuse was 3-1/2 times greater, the rate of sexual 
abuse six times greater, and the rate of serious injury seven times 
greater than for the children of more affluent families (Sedlak, 
1988). 

Child abuse and neglect are strongly associated with negative 
adolescent outcomes. Adolescents who were physically abused or 
neglected as children are twice as likely to be arrested for a vio¬ 
lent offense (Widom, 1989). Victims of child sexual abuse often 
display fear, immaturity, and neurotic behavior, as well as high 
levels of aggression and antisocial behavior (Finkelhor, 1991). 
Moreover, the experience of family violence appears to be trans¬ 
mitted from one generation to the next: one study found that, 
among adults who were abused as children, more than one-fifth 
later abused their own children (Straus et al., 1980). 

CONCLUSIONS 

Changes in family income and changes in family structure over 
the past two decades have made it more difficult for many parents 
to provide their children with the security and stability that are 
most conducive to physical and emotional health, success in school, 
and the avoidance of health- and life-compromising behaviors that 
jeopardize the successful transition to adulthood. Single parents 
and families living at or below the poverty level face the greatest 
challenges. However, even two-parent, middle-income families 
face problems. Raising a young person, especially an early adoles¬ 
cent, is a difficult experience under the best conditions, and the 
average parent now has 11 fewer hours to spend with the children 



each week as compared to parents in 1960 (Small et al., 1988; 
Fuchs, 1988). Moreover, less than 5 percent of all families have 
another adult (e.g., grandparent) living in the home, compared to 
50 percent two generations ago. This reduces the backup support 
that might otherwise be available to working parents. As a result, 
children are increasingly on their own—an estimated 1.3 million 
children age 5 to 14 must care for themselves during the hours 
when they are not in school (National Commission on Children, 
1991a). 

The combination of financial insecurity for an increasing pro¬ 
portion of families, increased work effort by parents seeking to 
maintain their living standard, and the demographic changes that 
have so dramatically increased the number of children and adoles¬ 
cents living in single-parent households result in increasing num¬ 
bers of adolescents who do not receive the nurturance necessary 
for positive development. The consequences are not inescapably 
negative. Indeed, the majority of adolescents—even those from 
poor and single-parent homes—do succeed despite the obstacles. 
However, the adverse outcomes—the failure rates—are unaccept¬ 
ably and unnecessarily high. 
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Neighborhoods 


M 

XVJLost of social interactions of 
families and adolescents are embedded within neighborhood set¬ 
tings. A "neighborhood" can be defined both spatially, as a geo¬ 
graphic area, and functionally, as a set of social networks. Neigh¬ 
borhoods are spatial units in which face-to-face social interactions 
and processes take place in relatively intimate, personal settings 
and situations. They are a place for social interaction, a place for 
education and human service—both formal and informal—and a 
place for preparing for and engaging in employment. A "commu¬ 
nity" may differ from a neighborhood in size or in residents 7 or 
outsiders' characterization (for example, a housing complex or a 
large area defined by accepted landmarks). Moreover, a "commu¬ 
nity" may have a political orientation. But, generally speaking, it 
is difficult for residents and social scientists to precisely distin¬ 
guish the difference between social and political interactions and 
between neighborhood and community. As a result, the terms are 
often used interchangeably, as we do in this report. 

However defined, a neighborhood is a key setting for adolescent 
development. This chapter summarizes research about neighbor¬ 
hoods, with a focus on poverty concentration and racial and eth¬ 
nic stratification, and then examines the effects of these neigh¬ 
borhoods on adolescent development. We note, however, that 
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between complex social settings and individual behavioral 
comes, and most results are open to more than one explan 
(see Jencks and Mayer 1990a,- Reiss and Roth, 1993). Also 
lematic is the definition of the areas under study: regions, 
dard metropolitan statistical areas (SMSAs), and cities are 
heterogeneous units with politically defined boundaries whic 
not coterminous with neighborhoods and may have no theor 
relevance for many research questions on adolescent outcc 
thus most researchers use intraurban units of analysis, us 
census tracts, as proxies for "neighborhood/' although they t 
not necessarily correspond to neighborhoods. In addition, : 
research is based on decennial census data, but there is a si 
cant time lag in the availability of those data for research, 
conclusions may be drawn for the period between 1970 and 
but one can only speculate from incomplete data regarding s 
quent trends. 

Almost all research examines metropolitan (i.e., urban anc 
urban) neighborhoods, with little attention to the unique cl 
teristics and problems of rural areas. Moreover, the ava 
research focuses almost exclusively on poor neighborhoods 
so there are few comparative data from affluent areas. An 
limitation is that most research has focused on the stnn 
features of neighborhoods, not on community-level interac 
or processes. A theoretical bias toward consensual theor 
community, rather than theories of a community-as-a-res( 
has led researchers to look for internal sources of disorganh 
rather than external sources. As such, relatively few comm 
studies attempt to analyze how private-sector actions, goverr 
policy, and regulatory law influence neighborhoods. There i 
relatively little attention to a significant body of ethnogi 
research (see Anderson, 1991b; Skogan, 1990). In spite ( 
limitations, however, the available research on neighborhood 
provide significant insights into this setting for adolescents 

CHANGES IN METROPOLITAN NEIGHBORHOODS 

Poverty Concentration and Racial and Ethnic Stratificati 

Household poverty and segregation by class and race are i 
mental elements of metropolitan areas, and there is a clus 
of poor people in many of these areas. By 1980, the 10 1 
metropolitan areas accounted for almost half of all poor pi 
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who live in the poorest neighborhoods—those census tracts in 
which at least 40 percent of all residents have poverty-level in¬ 
comes. The numbers of such residents are increasing. The 1970s 
saw a 29.5 percent increase in the number of poor people living in 
these neighborhoods, to an estimated 2.45 million. This growth 
was not evenly distributed. A little over half of all SMSAs showed 
no change or a decrease in concentrated poverty; the others, espe¬ 
cially large cities in the Northeast and Midwest, showed increases 
in this concentrated poverty (Jargowsky and Bane, 1990; Farley, 
1990). An analysis of the neighborhood changes from the 1990 
census is not yet available, but evidence suggests that trends seen 
in the 1970s have continued through the 1980s. 

Poor neighborhoods are also racially and ethnically stratified 
despite declines in stratification during the 1970s (Farley, 1990; 
Wilson, 1987; Massey and Denton, 1987). The average black fam¬ 
ily, for example, lives in a census tract in which 30 percent of 
families are poor,- for the average Hispanic family, the figure is 23 
percent; the average Asian family, 20 percent; and the average 
non-Hispanic white family, 14 percent (Massey and Eggers, 1990). 
However, there are regional and metropolitan characteristics that 
affect these differences. For example, trends during the 1970s 
toward racial integration were strongest in the smaller metropoli¬ 
tan areas and weakest in SMSAs with the largest black popula¬ 
tions. For Hispanics, stratification was most pronounced in large 
metropolitan areas with low rates of population growth, in areas 
with large Hispanic populations, and in areas with high rates of 
Hispanic immigration (Massey and Denton, 1989). Nonetheless, 
the poorest neighborhoods remain the most highly stratified: an 
estimated 87 percent of all residents in such neighborhoods are 
members of racial or ethnic minority groups (Jargowsky and Bane, 
1990). 

Racial stratification is not limited to the core cities within 
SMSAs. Although suburban stratification is about 12 percent lower 
than in central cities, it is still high, especially for blacks in the 
Northeast and Midwest (Massey and Denton, 1988). In 1980, 86 
percent of suburban whites still lived in census tracts with less 
than 1 percent black residents. In other words, black suburbanization 
seems to represent not integration, but an extension of racially 
segregated living patterns into neighborhoods adjacent to or near 
central cities (Judd, 1992; Logan and Schneider, 1984; Massey and 
Denton, 1988). 
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Social Composition of Poor Neighborhoods 

Adults in poor neighborhoods differ in important ways from 
those in more affluent areas. For example, high poverty neighbor¬ 
hoods have much higher proportions of unmarried mothers, single¬ 
parent families, and unemployed young men (Jargowsky and Bane, 
1990). 

Ricketts and Mincy (1990) argue that the social composition of 
an increasing number of neighborhoods has deteriorated during 
the 1970s, resulting in an increase in "underclass neighborhoods." 
They define "underclass" neighborhoods as census tracts with high 
values (at least one standard deviation above the national mean) 
for each of four indicators: working-age males not attached to the 
labor force, households headed by a woman with children, house¬ 
holds receiving welfare, and dropouts among the school-age popu¬ 
lation. They use the term "concentrated poverty neighborhoods" 
to define those with 40 percent or more residents having poverty- 
level incomes. Although the poverty rate remained fairly con¬ 
stant from 1970 to 1980, there was a 75 percent increase in the 
number of census tracts with concentrated poverty, and, signifi¬ 
cantly, a 331 percent increase in the number of underclass neigh¬ 
borhoods (see Table 4-1). That is, over the course of the decade, 
the number of Americans living in neighborhoods with high con¬ 
centrations of poverty had more than tripled. 

Concentrated poverty goes hand-in-hand with many social problems, 
and the increases in both concentrated poverty and underclass 


table 4-1 Poor and Underclass Areas, by Census Tracts, 1970- 
1980 


Type of Area 


1970 


1980 


Number Percent NumberPercent 


Growth 

[percent] 


Population (thousands) 


Underclass 

752 0.5 

2,484 

1.4 

230 

Concentrated poverty 

3,775 2.5 

5,569 

3.1 

48 

United States 

148,456 100.0 

181,171 

100.0 

22 

Number of tracts 

Underclass 

204 0.6 

880 

2.1 

331 

Concentrated poverty 

1,080 3.1 

1,887 

3.9 

75 

United States 

34,498 100.0 

42,865 

100.0 

24 


SOURCE: Ricketts and Mincy (1990). Reprinted by permission. 





Neighboorhoods / 67 


table 4-2 Social Problems, by Type of Area, 1970-1980 



Population 

(thousands) 

Growth 

1970-1980 

Area and Social Problem 

1970 

1980 

(percent) 

Underclass areas 

Number of household heads with public 
assistance income 

46 

292 

535 

Number of adult males not attached to the 
labor force 

100 

250 

150 

Number of able-bodied, working-age adults 
with no regular attachment to the labor 
force (excluding students and women with 
children) 

98 

446 

355 

Concentrated poverty areas 

Number of household heads with public 
assistance income 

179 

585 

227 

Number of adult males not attached to the 
labor force 

433 

1,023 

136 

Number of able-bodied, working-age adults 
with no regular attachment to the labor 
force (excluding students and women with 
children) 

457 

785 

72 

United States 

Number of household heads with public 
assistance income 

1,791 

5,026 

185 

Number of adult males not attached to the 
labor force 

12,896 

20,240 

57 

Number of able-bodied, working-age adults 
with no regular attachment to the labor 
force (excluding students and women with 
children) 

16,459 

19,273 

17 


SOURCE: Ricketts and Mincy (1990). Reprinted by permission. 


census tracts far surpass changes in other neighborhoods. For 
example, the underclass neighborhoods had a 355 percent increase 
in the measure of "idleness" (i.e., people with no regular attach¬ 
ment to the labor force or education), 5 times the increase in 
poor neighborhoods, and 20 times the increase for the overall U.S. 
population (see Table 4-2). By 1980, more than half of all poor 
neighborhoods had become underclass neighborhoods. 

The growth in crack and cocaine markets since the early 1980s 
has placed additional stress on poor neighborhoods. The highly 
visible, lucrative, and violent drug markets have simultaneously 
accelerated the exodus of stable families and undermined the au- 
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thority of long-term community leaders. The operation of drug 
markets and the violence associated with them has weakened in¬ 
hibitions against violence in all neighborhood contexts. The large 
amounts of money that can be made in the drug trade act as a 
magnet to draw children and adolescents into criminal activity 
(Reiss and Roth, 1993). Adolescents who are not involved as 
participants in drug markets are still influenced by their presence; 
some are victims of drug-related violence, while many more are 
unable to engage in normal neighborhood activities because of the 
dangers associated with drug markets. 


Racial and Ethnic Composition of Schools 

Because the vast majority of students attend neighborhood schools 
and because school funding is related directly to family and neigh¬ 
borhood wealth, public schools tend to be stratified by class, race, 
and ethnicity. About 90 percent of all students attend public 
schools, and less than 5 percent of those students attend schools 
with substantial bussing programs (Mayer, 1991). Therefore, stu¬ 
dent bodies reflect the composition of the neighborhood. 

As a result, poor children are concentrated in some schools and 
are largely absent from others. Almost half of all black children 
and almost 40 percent of Hispanic children live in poverty. About 
half of children in public schools in central cities are black or 
Hispanic, and most are poor. In 1989, 51.8 percent of public 
school students in central cities were black or Hispanic, a per¬ 
centage that has increased steadily since the 1970s (Alsalem et 
al., 1992). Concentrations within individual schools are even more 
pronounced. According to analyses by Orfield and colleagues (1983, 
1989, 1992:v), "school segregation of Hispanics has increased dra¬ 
matically," while segregation has "remained relatively stable for 
Blacks" over the past 20 years. Consequently, many students in 
the public education system continue to attend segregated schools. 
As seen in Table 4-3, for example, 80 percent of all Hispanic 
students in the South attend schools with at least 50 percent 
minority population. Thirty-eight percent of these Hispanic stu¬ 
dents are in "intensely segregated" schools with 90 to 100 percent 
minority populations. Comparable concentrations exist for black 
students. In the Northeast, for example, over three-quarters of all 
black students attend "predominately minority" schools, with al¬ 
most half attending intensely segregated schools. 

Minority students are also most likely to attend the nation's 
poorest schools. Analyses of national data indicate that about 75 
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table 4-3 Students in Predominantly Minority 
and Intensely Segregated Schools, 1988 (in 
percent) 


Minority Group 
and Area 

Minority 

Intensely 

Segregated 

Hispanic 

South 

80.2 

37.9 

Northeast 

70.7 

44.2 

Midwest 

52.3 

24.9 

West 

71.3 

27.5 

Black 

South 

56.5 

24.0 

Border 

59.6 

34.5 

Northeast 

77.3 

48.0 

Midwest 

70.1 

41.8 

West 

67.1 

28.6 


SOURCE: Orficld and Monfort (1992). Reprinted by 
permission 


percent of black students and 46 percent of Hispanic students 
attend schools ranked in the bottom 20 percent by socioeconomic 
status (SES). By contrast, less than 7 percent of black and His¬ 
panic students attend high-SES schools (Mayer, 1991). 


Regional Differences 

Metropolitan areas in the Northeast and Midwest were hit es¬ 
pecially hard by the economic downturn during the 1970s. The 
greatest deterioration in metropolitan neighborhoods, as measured 
by increased concentration of poverty, was also in the Northeast, 
followed by the Midwest. In addition, the number of underclass 
neighborhoods grew fastest in the Northeast (Jargowsky and Bane, 
1990:Ch. 2; Ricketts and Mincy, 1990). On a regional level, there¬ 
fore, it would be expected that the greatest increase (or least de¬ 
crease) in social problems would also be in the Northeast and 
perhaps the Midwest. 

Analyses of regional trends by Mayer (1991) from 1970 to 1980 
support these expectations. As seen in Table 4-4, the Northeast 
had the smallest decrease in public assistance recipients and teen¬ 
age births, the smallest increase in labor force participation rates, 
and the biggest increases in single-parent families (overwhelm¬ 
ingly female) and poverty rates. The Northeast also had the sec- 
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table 4-4 Social Problems, by Census Bureau Region, 1970-1980 


Social 

United 

Census Region 



Problem 

States 

Northeast 

Midwest 

South 

West 

Population receiving 
public assistance 
(percent) 

1975 

7.1 

7.7 

6.4 

7.1 

7.4 

1980 

6.5 

7.4 

6.0 

6.0 

6.7 

Change 

-0.6 

-0.3 

-0.4 

-1.1 

-0.7 

Female-headed families 
(percent) 

1970 

10.8 

11.8 

9.3 

11.6 

10.3 

1980 

14.3 

16.1 

13.0 

14.6 

13.6 

Change 

3.5 

4.3 

3.7 

3.0 

3.3 

Population with less 
than 4 years of high 
school (percent) 

1970 

47.7 

47.1 

46.3 

54.9 

37.7 

1980 

33.5 

32.9 

32.0 

39.8 

24.5 

Change 

-14.2 

-14.2 

-14.3 

-15.1 

-12.2 

Families below poverty 
level (percent) 

1969 

10.7 

7.6 

8.3 

16.2 

8.9 

1979 

9.6 

8.7 

8.0 

11.9 

8.5 

Change 

-1.1 

1.1 

-0.3 

-4.3 

-0.4 

Murder rate (per 1,000) 
1970-1971 

8.2 

6.3 

6.8 

11.7 

6.7 

1980-1981 

10.0 

8.1 

7.6 

12.8 

10.8 

Change 

1.9 

1.8 

0.9 

1.1 

4.1 


SOURCE: Data compiled by Mayer (1991). 


ond-highest increase in the murder rate. The South, in contrast, 
had the greatest decreases in public assistance recipients and pov¬ 
erty rates, the smallest increase in female-headed families, the 
greatest increase in high school graduates, and the second-small¬ 
est increase in murder rates. Although analyses of 1980-1990 
data have not yet been done, there is no general evidence to sug¬ 
gest that these regional differences would have changed. 

There are multiple factors that contribute to, and maintain, 
poverty concentration and racial stratification. Public policy in 
the last two decades has not strongly aided urban areas, but there 
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are other factors and difficult complexities in drawing conclu¬ 
sions about deteriorating neighborhoods. As highlighted by Massey 
and Eggers (1990:1186): 

In the final analysis ... we have only linked patterns and trends in the 
concentration of poverty to two proximate causes—changes in the distri¬ 
butional structure of income and in patterns of residential segregation. 

The ultimate causes are more complex / relating to the functional trans¬ 
formations of American cities, the decline of manufacturing, the 
suburbanization of employment, the origins of discrimination of housing 
markets, and the persistence of racial prejudice in modern society. 

Once a neighborhood begins to substantially lose its economic 
base, however, other factors come into play. Adults and young 
people become socially isolated, losing the kind of networks and 
self- or group identifications that support customary behavior and 
prevent deviant behavior (Wilson, 1987; Fernandez and Harris, 1990; 
Harrell and Peterson, 1992; Crane, 1991b). Social institutions— 
schools, the social welfare system, and the criminal justice sys¬ 
tem—tend to anticipate and facilitate failure, shame, and hope¬ 
lessness (Williams and Kornblum, 1985; Chapter 8). Parents also 
lose some degree of hope and have fears for the well-being of 
themselves and their children (National Commission on Children, 
1991). Employers also respond: people living in underclass neigh¬ 
borhoods are less likely to be hired for a job than those in better- 
off neighborhoods, even with the same background and skills,- and 
one study of Chicago-area employers found screening of prospec¬ 
tive employees by address to be a surrogate for racial and socio¬ 
economic status of neighborhoods (Kirschenman and Neckerman, 
1991). 

As their economic and social systems break down, the poorest 
of neighborhoods seem increasingly unable to restrain criminal or 
deviant behaviors (Wilson, 1987, Anderson, 1991a ; Reiss and Roth, 
1993). These disorganized areas are vulnerable to the processes 
that "hollow out" urban neighborhoods: fires in abandoned build¬ 
ings, housing deterioration, fires in occupied buildings, housing 
abandonment, reduction of fire services, and accelerating outmigration 
by stable members of the community, leaving behind an isolated 
subgroup of residents who are unable or unwilling to move into 
accepted adult roles (Wilson, 1987; Rainwater, 1970, 1987). Not 
surprisingly, the result is that economically poor neighborhoods 
differ from more affluent neighborhoods in terms of diminished 
private economic activity, the types of public and social services 
available, limited recreational and youth development programs, 
and higher levels of crime (Littell and Wynn, 1989; Schneider and 
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Logan, 1982; Reiss and Roth, 1993). Adolescents themselves lose 
hope and have a diminished ability to use the few opportunities 
that are available (Sullivan, 1990; Eisenhower Foundation, 1990). 

POOR NEIGHBORHOODS AND 
ADOLESCENT DEVELOPMENT 

There is little reason to expect that the conditions summarized 
above are favorable for adolescent development. In recent years, 
researchers have examined potential influences from two perspec¬ 
tives. Ethnographic research has examined community-level pro¬ 
cesses and interactions, with an emphasis on identifying the ways 
in which adolescents respond to deteriorating neighborhood con¬ 
ditions. Quantitative research has examined the structural fea¬ 
tures of neighborhoods, such as concentrated poverty and the char¬ 
acteristics of adult residents, and their estimated effects on adolescents. 


Educational Attainment 

Neighborhood effects appear to work through the social milieu 
or settings in which adolescents live and act and can be consid¬ 
ered as responses to a lack of legitimate economic opportunity. 
Taylor (1991), for example, reports that black males in poor neigh¬ 
borhoods often relinquish their belief in the possibility of conven¬ 
tional achievement and mobility in mainstream society. And, as 
documented by Ogbu (1984) and Farrel (1990), this perceived lack 
of opportunity, and the weight of discrimination, leads to dimin¬ 
ished academic performance. 

Studies on the structural influences of neighborhoods provide 
some support for this view. There is strong evidence, for ex¬ 
ample, that growing up in a high-SES neighborhood raises a teen¬ 
ager s educational attainment (i.e., promotion and graduation), in¬ 
dependent of family characteristics (Jencks and Mayer, 1990a). 
Controlling for family education, income, and other variables, one 
10-year study of urban adolescent males found that, overall, the 
higher the mean family income in a neighborhood (defined by ZIP 
codes), the greater the number of years of school completed. Moreover, 
the data suggest that black males stay in school longer if they 
have white neighbors, but drop out sooner if they are racially 
segregated (Datcher, 1982). A later study, using a different meth- 

°i rep ^ cate d these findings for young women (Corcoran et 

ai., 1987). 

Two recent studies, building on these investigations, have found 



that adolescents living in low-SES neighborhoods are more likely 
to drop out of high school than adolescents with similar family 
backgrounds who live in advantaged neighborhoods. One study 
found that dropout rates were lowest in census tracts with a high 
percentage of adult workers in professional and managerial jobs 
and highest in neighborhoods in which fewer than 10 percent of 
workers were in "high-status" occupations, especially among black 
adolescents. The other study, controlling for family background 
(e.g., mother's education, family structure, income-to-needs ratio) 
estimated that on average, a teenage girl's chance of dropping out 
of high school increases from 10.8 percent to 14.9 percent when 
the proportion of families in her ZIP code with incomes over 
$30,000 decreases by one standard deviation. An increase in the 
proportion of families that are headed by female single parents 
also increased the dropout rate among both blacks and other mi¬ 
nority ethnic groups (Broolcs-Gunn et al., 1993). 


Teenage Pregnancy 

There is strong evidence that poor neighborhoods increase the 
likelihood of early pregnancy and childbearing. For example, re¬ 
searchers have found that many young women in poverty recog¬ 
nize the risks of early parenthood, but opt for this choice because 
it provides proof that they are attractive and successful. It also 
provides adult status more immediately than hoping for a job that 
may not come. Other teenage mothers lack the strong and sus¬ 
tained relationships with adults that are necessary to resolve ba¬ 
sic identity issues. In this context, babies are a real and meaning¬ 
ful source of love in a setting with insufficient positive sanctions 
and caring attachments (Anderson, 1990; Musick, 1991). 

Holding race and family background constant, births to unmar¬ 
ried adolescents are more likely in poor neighborhoods than in 
more affluent ones (Jencks and Mayer, 1990b). However, this 
effect is apparently modified by both race and family background. 
For example, higher numbers of high-status workers in a census 
tract reduce the chance that black, but not white, adolescents 
will have a baby. The number of black teenage girls having a 
baby increased from 7.4 percent to 19.8 percent as the proportion 
of high-status workers decreased from 31.2 percent to 3.5 percent 
(Crane, 1991b). On average, the chance of having a baby decreases 
from 10.6 percent to 6.9 percent as the average proportion of households 
with incomes over $30,000 increases by one standard deviation,- 
among black girls, the decline is from 32.4 percent to 26.7 per- 
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cent. A higher proportion of families headed by females inc 
the likelihood of becoming pregnant for all teenage girls (B 
Gunn et al., 1993). 


Employment 

It is likely that poor neighborhoods also affect adolescei 
ployment prospects. Not only are employers less likely t 
young people from such neighborhoods, but adolescents oft 
lieve it more profitable to enter underground or illegitima 
ployment markets, such as drug dealing or gambling, than : 
labor markets (Williams, 1989; Reiss and Roth, 1993). Anc 
many adolescents are unemployed, peer influences, especially 
other youths of the same sex, offer significant barriers to £ 
employment. Several studies show that growing up in an 
neighborhood that either is predominantly black or has 
rate of welfare dependency reduces young men's chances o 
ing well-paid jobs in adulthood. However, the median inct 
a neighborhood does not appear to affect young people's eco 
prospects independent of its racial mix or welfare recipie] 
(Jencks and Mayer, 1990b). More recent analysis shows t. 
the 50 largest cities in the United States, the higher the p 
rate of a census track, the more likely teenage males are to 
(i.e., not in school, employed, or in the military). For exar 
16- to 19-year-old male is eight times more likely to be idl 
lives in a census tract with a poverty rate of at least 50 p 
than if he lives in a tract with a poverty rate of 10 to 19 I 
(Massey et al., 1991). Other studies have confirmed that th 
highly distressed neighborhoods appear to have a strongei 
tive effect on employment opportunities than neighborhoo 
"middle range" (Crane, 1991a ; Brooks-Gunn et al., 1993). 


Delinquency and Violent Crime 

There is a relatively large body of research on neighboi 
crime, and victimization (see Chapter 8), but few studies i 
cally examine adolescents or young adults (but see Samps 
Lauritsen, 1991; Reiss and Roth, 1993). However, age is 
the strongest individual-level correlates of offending: am 



Urban areas have the highest rates of crime, and within urban 
areas the rates for both offending and victimization are highest in 
neighborhoods with concentrated poverty. Violent crime rates 
are also higher in neighborhoods with high percentages of people 
in the 12- to 20-year-old age group and large concentrations of 
single-parent households. And although concentrations of blacks, 
poor families, and single-parent households are also associated 
with homicide rates, the level of income disparity within neigh¬ 
borhoods is the strongest predictor (Reiss and Roth, 1993; Block, 
1979; Sampson, 1985; Smith and Jarjoura, 1988). 

Population density is often found to correlate with higher rates 
of violent crime, independent of neighborhood composition (Smith 
and Jarjoura, 1988; Beasely and Antunes, 1974; Sampson and Laurit- 
sen, 1991). However, it is unclear whether it is neighborhood 
density per se or the density of residential structures that has the 
strongest influences. One study, for example, found that rates of 
crime victimization were 2 to 3 times higher in high-density neigh¬ 
borhoods, regardless of compositional factors such as age, race, 
and gender, but the analysis also revealed a strong positive asso¬ 
ciation between rates of robbery and assault victimization and the 
percentage of housing with structures of five or more units (Sampson, 
1983). Other studies have confirmed that the percentage of mul¬ 
tiple-unit dwellings and renter-occupied housing are major predic¬ 
tors of crime rates in urban neighborhoods (Roneck, 1981; Scheurman 
and Kotrin, 1986). 

Overall, these available studies suggest that a mix of neighbor¬ 
hood characteristics contribute to criminal offending. However, 
covariation among predictor variables and the use of cross-sec¬ 
tional designs in most studies limits the conclusions that can be 
drawn regarding causality. Two recent studies have sought to 
overcome these barriers. The first investigated changes in com¬ 
munity structure and violent crime in Baltimore neighborhoods 
from 1970 to 1980 (Taylor and Covington, 1988). It found that 
neighborhoods with increasing concentrations of poor persons also 
experienced increasing violence rates. Less expected was an in¬ 
creased level of violence in gentrifying neighborhoods—those with 
increasing proportions of affluent persons (measured by owner- 
occupied housing and family income). The authors conclude that 
violence is associated with neighborhood change but that the un¬ 
derlying mechanisms are different for disparate neighborhoods. 
In increasingly poor neighborhoods, violence appears to be related 
to increased relative deprivation; in gentrifying neighborhoods, 
violence may be related to increased social disorganization. 



SMSAs and cities over a 30-year period (Land et al., 1990), 
common structural and demographic predictors discussed 
The analysts found that resource deprivation (a composite 
sure of poverty concentration and income stratification) h 
largest effect on the homicide rate. All else being equal, 
with a large poor population and a high percentage of blac 
conjunction with a high percentage of single-parent famili 
high divorce rates, had disproportionately high homicide 
These predictors were more powerful for the 1970-1980 ] 
suggesting that increasing the concentration of disadvantage 
sons within stratified neighborhoods has contributed to 1 
cent increase in violent crime (Land et al., 1990). 

CONCLUSIONS 

Metropolitan neighborhoods in the United States, in bol 
tral cities and suburban areas, are characterized by a high 
of stratification by family income, race, and ethnicity. ] 
the 1970s, there was an increase in the number of very poor 
borhoods and a substantial growth in underclass neighboi 
Consequently, more children and adolescents are growing 
neighborhoods in which high proportions of adults are po 
employed, on welfare programs, or single parents. Blacks ar 
likely to be living in these neighborhoods, followed by His 
Asians, and whites. In general economic and social integrs 
occurring in smaller metropolitan areas outside the Northe 
Midwest and in areas in which there are relatively small m 
populations, but high levels of stratification still exist thro 
the country. 

Until analyses of 1990 census data are completed, trends 
the 1980s cannot be confirmed. However, with overall 
toward higher poverty and unemployment, combined with 
teriorating labor market for young workers, it is likely tha’ 
of concentrated poverty and residential segregation by ch 
race remained, at best, at 1980 levels. 

Relatively few studies rigorously examine the hypothej 
variation in neighborhood composition is a causal factor 
lescent development. However, those few studies confir 
stratified neighborhoods independently contribute to dropp 
of school, teenage parenthood, violent crime, and victim! 
The economic and occupational mix of neighborhoods app 
have a stronger influence on adolescent development thai 
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composition. However, it also appears that economic factors af¬ 
fect black and white adolescents in different ways and affect blacks 
more strongly. The data also suggest that adolescents may be 
differentially affected by different levels of neighborhood poverty: 
very poor neighborhoods differ both economically and socially from 
other neighborhoods, and these differences are likely to affect ado¬ 
lescent behavior. 

Some youth do prosper in such disadvantaged settings, "superkids " 
who were sheltered from the influence of street life by parents 
and community institutions or were able to establish important 
relationships with other neighborhood adults (Williams and Komblum, 
1985). But in far too many cases, adolescents are overwhelmed by 
the worst aspects of their neighborhood settings. 
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5 


Health and Health Care 


A 

jLjLdolescent health has become an 
identified concern for policy makers and researchers only in the 
past decade (U.S. Office of Technology Assessment, 1991a). This 
attention stems from changing conceptions of illness and disease 
prevention and awareness that adolescent health issues are often 
different from those of children or adults. It also stems from the 
recognition that conventional concepts of medical care, rooted in 
the biological determinants of disease, are not directly applicable 
to the serious health problems manifested by adolescents, many 
of which are related to patterns of behavior adopted by adoles¬ 
cents in response to their environments. There is also concern 
that the health status of adolescents has failed to improve over 
the past two decades. Since the early 1980s, for example, adoles¬ 
cent deaths from homicide, suicide, and HIV/AIDS have increased. 
Furthermore, the rates of teenage pregnancy, sexually transmitted 
diseases, and drug use have either increased or remained at high 
levels relative to that observed in other countries. Finally, it has 
become apparent that many adolescents who have one type of 
problem often have others; approximately 25 percent are consid¬ 
ered at high risk for a poor transition into adulthood (Osgood, 
1989; Millstein et al., 1992; Dryfoos, 1990). 

These findings have led to a broad consensus among health care 
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poor health (Gans et al., 1990), but poverty can be reduced 
employment or income transfers. Similarly, using seat belts 
reduce the harm of accidents, and using condoms can pre - ' 
pregnancy as well as sexually transmitted diseases. Moreo 
evaluations of health service programs indicates that they 
reduce the frequency of many conditions and ameliorate the 
verity of others, even when social factors weigh heavily in 
genesis of the conditions (Starfield, 1985). 

The extent of overlap and preventability of many types of he 
problems provides a focus for adolescent health care that is < 
sistent with the World Health Organization (WHO) definitio 
health as "the complete physical, mental, and social well-be. 
of the individual (Health Promotion, 1987). Indeed, one rei 
study concludes (U.S. Office of Technology Assessment, 1991 

This broader view of health—emphasizing mental and social, as well a; 
physical, aspects and a sense of well-being as well as the absence o 
problems—can be said to fit the period of adolescence much better thai 
does a narrow focus on the absence of physical health problems. 


HEALTH STATUS OF ADOLESCENTS 

In many respects, the United States has made progress in 
suring good physical health for its citizens. People in all gr< 
(except black males) live about 7 years longer than they di 
1967. However, violence and intentional injury remain set 
health problems in this country. Compared with 30 other in 
trialized countries, the United States has the highest rates of se 
assault and assault with force, and is third in homicide. Cor 
rently, the United States is becoming a "melancholy" soc 
since the early 1900s, successive birth cohorts have showi 
creased rates and earlier onset of depression and suicide (van 
et al., 1990; Murphy and Wetzel, 1980). 

These trends are particularly pronounced among adolesc 
(see Table 5-1). Fifty years ago, most adolescents died from i 
ral causes, but there has since been a steady decrease in ad 
cent deaths by cancer, heart disease, and cardiovascular dis 
Unfortunately, those declines have been offset in part by st 
increases in death through accidental and intentional injuriei 
eluding suicide), which now account for 75 percent of the 2( 
adolescent deaths each year. Indeed, mortality rates for ad 

_ _ ... _ 1_ • 1* 1 • 1 4 4-1 41 4-k A it r 
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table 5-1 Deaths of People Aged 15 to 24, by 
Age and Cause of Death, 1965-1988 (number per 
1 , 000 ) 


Cause of Death 

1965 

1980 

1988 

15 to 19 years old 



All causes 

95.1 

97.9 

88.0 

Motor vehicle accidents 

40.2 

43.0 

37.3 

All other accidents 

16.5 

14.9 

9.4 

Suicide 

4.0 

8.5 

11.3 

Males, white 

6.3 

15.0 

19.6 

Females, white 

1.8 

3.3 

19.6 

Males, all other races 

5.2 

7.5 

4.8 

Females, all other races 

2.4 

1.8 

2.6 

Homicide 

4.3 

10.6 

11.7 

Males, white 

3.0 

10.9 

8.1 

Females, white 

1.3 

3.9 

3.0 

Males, all other races 

30.6 

47.9 

506.4 

Females, all other races 

7.1 

10.1 

10.2 

Cancer 

7.6 

5.4 

4.4 

Heart disease 

5.3 

2.3 

2.2 

Pneumonia/influenza 

2.1 

0.6 

0.5 

20 to 24 years old 



All causes 

127.3 

132.7 

115.4 

Motor vehicle accidents 

49.3 

46.8 

39.7 

All other accidents 

18.7 

18.8 

12.4 

Suicide 

8.9 

16.1 

15.0 

Males, white 

13.9 

27.8 

27.0 

Females, white 

4.3 

5.9 

4.4 

Males, all other races 

13.1 

20.9 

20.0 

Females, all other races 

4.0 

3.6 

3.0 

Homicide 

10.0 

20.6 

19.0 

Males, white 

7.4 

19.9 

14.8 

Females, white 

2.3 

5.4 

4.7 

Males, all other races 

80.5 

109.4 

105.6 

Females, all other races 

17.3 

23.3 

19.7 

Cancer 

9.0 

7.2 

5.7 

Heart disease 

9.3 

3.5 

3.6 

Pneumonia/influenza 

2.3 

1.0 

0.9 


SOURCE: Office of Education Research and Improvement 
(1991). 
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than girls and at an earlier age. Contraceptive use, especially use 
of condoms, seems to be increasing, but about one-half of sexu¬ 
ally active teenagers have unprotected sexual intercourse. About 
2.5 million adolescents contract a sexually transmitted disease 
each year, and prevalence rates have increased over the past de¬ 
cade—especially for syphilis—to levels that were last seen in the 
1940s (Sonenstein et al., 1990; Irwin et al., 1991). 

Unprotected sexual intercourse also contributes significantly to 
the risk of AIDS. AIDS is the fastest-growing cause of death 
among adolescents and young adults: within 5 years it is pro¬ 
jected to be the leading cause of death among men aged 25-44. 
Given the time lag between viral infection and diagnosis, the number 
of undiagnosed cases of HIV infection among 13- to 29-year-olds 
is approximately 4.5 times greater than the total number of re¬ 
ported cases (about 8,000 as of April 1991). Those most at risk 
are runaways, youths engaged in prostitution, incarcerated youths, 
youths with homosexual experiences, and intravenous drug users. 
However, the spread of the epidemic makes such risk factors in¬ 
creasingly less useful in predicting individual or community risk 
(Joseph, 1992). 


THE HEALTH CARE SYSTEM AND 
ADOLESCENT HEALTH 

The provision of health care services to adolescents is the re¬ 
sult of four intertwined characteristics of the structure of the U.S. 
health system. First is the medical model of care: that is, adoles¬ 
cent health is the domain of physicians and other medical profes¬ 
sionals operating out of hospitals, clinics, and offices. Second, 
many if not most adolescents lack a consistent source of basic 
care over time. Third is the tangle of health insurance arrange¬ 
ments that define who can afford care and what services are eli¬ 
gible for reimbursement. Fourth, a large majority of adolescents 
have no financial access to care independent of their family, and 
access to appropriate service remains a large barrier; however, 
adolescents' health needs may sometimes be best addressed inde¬ 
pendently, outside the context of their families (U.S. Office of 
Technology Assistance, 1991a). 

Another important characteristic of the U.S. health system is 
that it is becoming more specialty-oriented. The proportion of 
young physicians who are choosing to train in a specialty rather 
than in primary care is increasing, and the availability of primary 
care physicians to the population is declining (Starfield, 1992). 


lems are not in the realm of medical or surgical subspecialties. 
Adolescents have a special need for the readily available, first- 
contact care that is the hallmark of primary care. Four other 
features of primary care are also urgently needed by adolescents 
(Starfield, 1992): 

1. Comprehensiveness of care, which involves a broad range of 
services, is critical; the social as well as biological components of 
their problems require multidisciplinary approaches. 

2. A long-term perspective on care is especially important for 
adolescents because many of their problems are not amenable to 
prevention, diagnosis, and management in only a few visits. 

3. Consistent provision of services over time by professionals 
who know the adolescent also fosters a trusting relationship, so 
that adolescents feel comfortable in seeking advice for incipient 
problems, presenting their existing problems, and accepting care 
and advice about the prevention and management of problems. 

4. Coordinated care is needed to integrate all aspects of ser¬ 
vices, including those that have to be provided by various special¬ 
ists and other health professionals, into a person-centered system 
is also essential. 

The services that do exist for adolescents are fragmented and 
oriented toward specific problems rather than toward the constel¬ 
lations of problems that characterize adolescents. Existing ser¬ 
vices for substance abuse, mental health, trauma (e.g., emergency 
care), and reproductive and maternal health have developed largely 
in isolation from each other. In fact, the entire field of adolescent 
heath is new; the current U.S. health care system does not yet 
have a strategy for dealing with adolescents or for dealing with 
the broad concept of health embodied in the WHO definitions. 


Evolution of Adolescent Health Care 

The medical community became aware of the special health 
needs of adolescents only very recently. Most research on adoles¬ 
cent health during the first half of the twentieth century was 
concerned with the effects of various infectious diseases (Gallagher, 
1982). Subsequently, conceptions of illness broadened, but ado¬ 
lescent health problems were still viewed in a biomedical con¬ 
text, as distinct disease entities, and psychosocial disorders, such 
as truancy, teenage pregnancy, and suicide, were seen as social 
deviancy. The first real professional attention came in the early 
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1940s, when the morbidity and mortality burden of infectious 
diseases had diminished and other types of health problems were 
taking their place. However, the first textbook of adolescent medicine 
was not published until 1960 (Gallagher, 1960). And a major 
pediatric text published in 1975 reflected the medical community's 
neglect of the totality of adolescent health needs: sections on 
adolescent health included only growth and development, sexual 
maturation, nutrition, and psychological development rooted in 
Freudian theory (Vaughan et al., 1975). The American Medical 
Association (AMA) officially recognized adolescent medicine as a 
subspecialty in the 1970s, and the first subspecialty examination 
will be administered in 1994 for board-certified pediatricians and 
internists who aspire to certification in adolescent medicine. 

By the early 1990s the concept of adolescent health had become 
broader. Indeed, almost all aspects of adolescent development 
can now be viewed within the purview of "health." For example, 
The Health of Adolescents , a text sponsored by the AMA, has 
chapters on substance abuse, sexually transmitted diseases, preg¬ 
nancy and its outcomes, chronic illness and disability, injuries, 
disorders of self-image, depression, suicide, and maltreatment of 
adolescents (Hendee, 1991). Other recent works add delinquency 
and school failure to the list of health-related problems (Dryfoos, 
1990; Strasburger and Greydanus, 1990). A major review by the 
U.S. Office of Technology Assessment (1991a) also reviewed data 
on family problems, nutrition and fitness problems, parenting, 
mental health, and homelessness. Two comprehensive textbooks 
on adolescent health published in 1992 provide authoritative sur¬ 
veys of the field (McAnarney et al., 1992; Friedman et al., 1992). 

By 1980 there were 35 fellowship training programs for adoles¬ 
cent medicine, 9 of which were federally funded; there are cur¬ 
rently 44 such programs, 6 of which are federally supported. The 
number of physicians trained in adolescent medicine remains very 
small. It is estimated that there are about seven adolescent medi¬ 
cine specialists per 100,000 individuals between 14 and 20 years 
old. This small number of specialists is not even adequate to 
provide backup for the referrals and consultations made by a much 
larger number of primary care providers who are not trained in 
adolescent medicine (Starfield, 1992). 


Health Services Organization and Delivery 

Insufficient training of practitioners is a major barrier to man¬ 
aging adolescent health problems (Blum, 1987). Physicians often 
fail to recognize patients' health problems and are much more 



agement of problems rather than their prevention. Since adoles¬ 
cents comprise a small percentage of the practices of most physi¬ 
cians, there is little opportunity to gain on-the-job experience in 
dealing with adolescent concerns. Rates of visits to office-based 
physicians are 1.7 and 0.9 visits per person per year for white and 
black adolescents, respectively, compared with 2.7 visits per year 
for the population as a whole (Blum, 1990). These rates remained 
unchanged between 1980 and 1985 (DuRant, 1991). In fact, teen¬ 
agers are less likely to have a regular source of care than are 
younger children (Blum, 1988). 

Among office-based physicians, teenagers have most of their 
contacts with general practitioners, family physicians, or pediatri¬ 
cians. The remainder, about 45 percent of all visits, are distrib¬ 
uted among a variety of other specialists, including obstetricians 
and gynecologists, orthopedic surgeons, dermatologists, internists, 
ophthalmologists, and general surgeons. Among young adoles¬ 
cents aged 10-14, about one-third of visits are to family physi¬ 
cians and one-third to pediatricians. For older adolescents (aged 
15-19), family practitioners account for 35 percent of visits and 
pediatricians for only 8 percent; but obstetricians and gynecolo¬ 
gists receive more visits than pediatricians, 12 and 15 percent, 
respectively (Nelson, 1991). The extent to which these specialists 
are equipped for or interested in dealing with the full constella¬ 
tion of adolescent problems is unknown, but it is likely to be 
minimal. (Similar data are not available for adolescents who do 
not receive their care from office-based practitioners.) 

What is clear, however, is that few physicians are dealing spe¬ 
cifically with the problems prevalent among adolescents. Sub¬ 
stance use and abuse, sexually transmitted diseases, disorders of 
self-image, depression, suicide, and maltreatment of adolescents 
are highlighted in studies of adolescent health, yet they do not 
appear among the most common diagnoses, problems, procedures, 
or therapies associated with office-based visits. The 10-minute 
average length of visits by adolescents in physician offices hardly 
provides the time to elicit and deal with problems of such com¬ 
plexity (Irwin, 1986). In addition, many of the health issues of 
adolescents, such as drug use or sexual intercourse, are socially 
stigmatizing or difficult to discuss. Such issues make physician- 
patient relationships particularly difficult; adolescents may be 
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unwilling to present, discuss, or deal with these problems when 
physicians provide care (DuRant, 1991; Waitzkin, 1991). In addi¬ 
tion, since many adolescents with these problems are seen in 
settings (categorical programs, neighborhood clinics, hospital-based 
adolescent clinics) that are not part of the national ambulatory 
care surveys, the incidence of these diagnoses is underreported in 
office-based practice data. 

As a result, adolescents—and especially adolescents who en¬ 
gage in high-risk behavior—have no apparent home in the U.S. 
medical system. They have relatively low visit rates in office- 
based practice, and their problems are poorly represented in stan¬ 
dard medical data. The problem is exacerbated by a system of 
health services that is designed to provide specialty services rather 
than primary care. Most other industrialized countries have highly 
developed general practitioner services that serve as portals of 
entry into other services. The mode of payment and organization 
in the U.S. system permits and even encourages patients to seek 
care from specialists rather than generalists. No aspiring new 
specialty, including adolescent medicine, is required to specify 
whether its practitioners function as generalists for its target popula¬ 
tion or, rather, as a secondary (consultative) or tertiary (referral) 
resource for generalists (i.e., family physicians, general pediatri¬ 
cians, or general internists). As a result, it has been impossible to 
determine how many such specialists would be needed to serve 
the target population or to begin planning and organizing a health 
service system to meet adolescent needs. 

There is a growing consensus that the present health care sys¬ 
tem is too restricted and too fragmented, and that funds are not 
made available to respond effectively to the major health prob¬ 
lems of adolescents. As a result, many have concluded that ado¬ 
lescent health services should be provided in alternative settings 
in the community. The defining features of these systems are an 
emphasis on prevention and outreach, consistent with a public 
health perspective on illness and health. The most frequently 
described option is school-based services. Currently only 1 per¬ 
cent of adolescents are served by clinics in schools. Although 
there have been some notable successes with school-based clinics, 
there is concern about the extent of their impact on health, the 
stability of their long-term funding, the commitment of school 
systems to maintain clinics when educational programs them¬ 
selves are threatened by reductions in funding, and the fact that 
many clinics restrict the provision of family planning services by 
not offering contraceptives as an option for young people (Earls et 
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al., 1989; Millstein, 1988). Other alternatives include the provi¬ 
sion of health and mental health services through "street-based" 
clinics and community-based youth development programs (see 
Chapter 10). Unfortunately; exposure of adolescents to these new 
services is often a matter of chance; social class, or area of resi¬ 
dence, rather than need. 

Mental Health Services 

Approximately 25 percent of all adolescents are diagnosed with 
significant forms of emotional distress. Yet, as with the health 
system generally, it is misleading to speak of a mental health 
"system" for adolescents. Services are provided through special 
education in schools, community mental health centers, and in¬ 
patient facilities, but these components are poorly integrated and 
often unavailable to many youths who need them. Consequently, 
the mental health system meets the needs of a minority of adoles¬ 
cents, with some estimates indicating that up to three-quarters of 
adolescents with a diagnosable mental disorder do not have any 
contact with a mental health provider (Joint Commission on Mental 
Health of Children, 1969; President's Commission on Mental Health, 
1978; Knitzer, 1982; U.S. Office of Technology Assessment, 1991b). 
Moreover, low-income and minority adolescents are the most likely 
to be denied access or to receive low-quality services (U.S. Office 
of Technology Assessment, 1991a ; Cross et al., 1989; Berlin, 1983; 
Padilla et al., 1975). 

Mental health services have traditionally focused on treatment 
rather than prevention of illness or the promotion of emotional 
stability. The difficulties of this approach are well known. 
Affordability and access are both problems. Even for those young 
people for whom insurance is available, mental health treatment 
is offered only on a short-term basis, and often in restrictive inpa¬ 
tient settings. For example, anorexia nervosa, a growing problem 
among adolescent girls, is rarely covered by insurance programs, 
and the limit on payments for emotional illness is so low that 
institutions often cannot afford to deal with adolescents with these 
problems (see below). Within schools, less than one-third of all 
students in special education receive psychological, social work, 
or counseling services. There is only one school psychologist per 
2,500 students nationwide, and only about 2 percent of all adoles¬ 
cents receive service from school psychologists (Meyers, 1989; 
Tremper, 1991). When preventive services are offered, they have 
been focused on the behavioral problems seen as being reflective 
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of poor mental health—substance abuse, violence, delinquency— 
rather than on the emotional well-being of young people them¬ 
selves (U.S. Office of Technology Assessment, 1991b). 

HEALTH INSURANCE 

A comprehensive review of adolescent health insurance in 1979 
and 1986 documented an estimated 25 percent increase in the 
proportion of adolescents (aged 10 to 18) without health insurance 
(U.S. Office of Technology Assessment, 1991b). By 1986, slightly 
more than 20 percent of all adolescents did not have public (Med¬ 
icaid) or private health coverage, and young adults (aged 19 to 24) 
were even less likely to be covered (Newacheck and McManus, 
1989). Near-poor adolescents are much less likely than their poor 
or nonpoor counterparts to be insured: fully one-third of near¬ 
poor youths completely lack coverage for their health care. By far 
the leading reason is that health insurance is too expensive (70 
percent); an additional 11 percent report that they lost health 
insurance as a result of job loss in the family,- only 6 percent lack 
insurance because they feel they do not need it or want it (Newacheck 
and McManus, 1989). The 1981 Omnibus Budget Reconciliation 
Act, through federal and state actions, limited eligibility for Aid 
to Families with Dependent Children, which in turn decreased 
eligibility for coverage by Medicaid. Lack of insurance coverage 
is not limited to those reared in poverty,- about two-thirds of un¬ 
insured adolescents live in families with incomes above the pov¬ 
erty level. 


Private Coverage 

Even where it is available, insurance is inadequate for many 
adolescent problems. Treatment-oriented services dominate pri¬ 
vate health insurance plans (U.S. Office of Technology Assess¬ 
ment, 1991b). For example, virtually all employment-based pri¬ 
vate health insurance plans (which cover about 90 percent of 
individuals with private health insurance) cover diagnostic X-ray 
and laboratory tests, hospital room and board, inpatient and out¬ 
patient surgery, physician visits in the hospital and office, and 
inpatient mental health care. Such plans also generally provide 
coverage for outpatient mental health services (95 percent), pre¬ 
scription drugs (93 percent), substance abuse treatment (90 per¬ 
cent), home health care (86 percent), and extended care (79 per¬ 
cent). But preventive services are generally not covered by private 



health insurance. For example, a minority of private health plans 
provide coverage for general dental care (37 percent), vision care 
(35 percent), immunizations (29 percent), routine physical exams 
(28 percent), hearing problems (27 percent), and orthodontia (27 
percent) (U.S. Office of Technology Assessment, 1991b). These 
restrictions are especially important for adolescent well-being since 
they correspond directly to important acute and preventive needs 
of youth. Adolescents in low-income families that do not have 
private insurance, who are not eligible for Medicaid, and whose 
families are unable to pay out-of-pocket for preventive services 
are especially unlikely to receive such services. 

Thus, coverage by private health insurance does not guarantee 
access to all services that may be needed. Restrictions on pay¬ 
ment (e.g., maximum amount, coinsurance, or deductibles) can be 
a deterrent to receiving services, especially for adolescents, for 
example (U.S. Office of Technology Assessment, 1991b): 

• Limitations on the number of hospital days for treatment of 
mental illness and substance abuse place adolescents at a special 
disadvantage because their stays in the hospital are longer than 
those of adults. 

• Preventive services for affective or behavioral disorders, such 
as depressed mood, conduct problems, or drug use, are often not 
covered. 

• About one-third of privately insured adolescents are not cov¬ 
ered for maternity-related services. 

• At least eight states restrict private health insurance cover¬ 
age of abortion services, and four others require it to be optional 
and at additional cost to the receiver. The extent of coverage for 
contraceptive services is unknown, as is coverage for diagnostic 
procedures related to pregnancy itself. 

• Waiting periods and exclusion of preexisting conditions dis¬ 
proportionately affect employed adolescents because their dura¬ 
tion of employment tends to be shorter than that for older em¬ 
ployees. (Only 24 percent of employed adolescents receive health 
insurance through their employment.) 

Access to health care services may become even more restricted 
in the future. Health insurance coverage for dependents has been 
declining, requirements for cost-sharing have been increasing, and 
employers are eliminating many benefits such as coverage for sub¬ 
stance abuse treatment (U.S. Office of Technology Assessment, 
1991a). In addition, the rapid growth of self-insurance among the 
nation s employers appears likely to decrease the comprehensive- 



Health and Health Care / 93 


ness of services to those covered by the insurance, because self- 
insured plans are exempt from most state laws mandating that 
insurance plans include specified benefits. 


Medicaid Coverage 

For the 12 percent of insured adolescents who are covered by 
Medicaid, coverage is generally more complete than private insur¬ 
ance (Newacheck and McManus, 1989). There are no copayments 
or deductibles, and teenage mothers may establish eligibility on 
their own rather than through a parent. Federal regulations man¬ 
date minimum Medicaid benefits, but the 50 states vary widely in 
the extent to which they insure optional services. States can 
limit the frequency and number of covered services, decree cer¬ 
tain services as not medically necessary, or restrict the sites where 
services are provided. Furthermore, like private health insurance, 
coverage of mental health services and substance abuse services is 
more extensive for inpatient than outpatient services, thus dis¬ 
couraging early or preventive care of these types of problems (U.S. 
Office of Technology Assessment, 1991b). 

The nature of the differences among states may be illustrated 
by comparing states at the extremes of their coverage. California 
provides Medicaid coverage for children of families with incomes 
up to 75 percent of the federal poverty level and up to 85 percent 
for pregnant women and infants. The state covers the full range 
of pregnancy-related services and also covers poor children in in¬ 
tact families up to age 21. In contrast, Alabama sets eligibility at 
13 percent of the poverty level even for pregnant women, and it 
does not offer Medicaid to medically needy families or to poor 
children in intact families (Children's Defense Fund, 1991). 

Legislation in 1989 added Medicaid requirements that should 
have helped to address adolescent health needs. Coverage must 
now include a comprehensive history and physical examination, 
appropriate immunizations, laboratory tests, health education, and 
dental, vision, and hearing services. This legislation also permit¬ 
ted payment to medical practitioners to diagnose and treat any 
health condition discovered on screening, even though the ser¬ 
vices go beyond what the state would cover if the patient had 
presented the health problem. In practice, the states have con¬ 
centrated almost three-quarters of these expenditures on pre-school- 
age children. Only 22 state programs covered five or more visits 
in adolescence, and patients aged 12-20 represent only 3.4 percent 
of all children served by the program (McManus et al., 1993). 
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The Medicaid expansion mandated by the Congress in 1990 
will make all poor adolescents eligible for standard Medicaid by 
the year 2002. However, the limitations inherent in Medicaid 
will still restrict certain services. Access will continue to be 
through the family, so that teenagers will not be able to receive 
care on their own initiative. And even for adolescents who have 
their own Medicaid card, access to services is often only for cer¬ 
tain conditions, such as family planning, sexually transmitted dis¬ 
eases, and pregnancy services. That is, the adolescent must have 
a defined health problem in order to receive services. Moreover, 
Medicaid does not reimburse costs for many of the services needed 
such as social work and nutrition, and the reimbursement for 
other services is so low that youths are essentially disenfranchised: 
for example, reimbursement for the treatment of substance abuse 
is so low as to be a disincentive to treatment (U.S. General Ac¬ 
counting Office, 1991). New developments in the Medicaid pro¬ 
gram hold promise of improving access to services for the poorest 
children over the next few years. The Medicaid eligibility re¬ 
forms of 1990 required states to provide Medicaid coverage to 
children born after September 30, 1983, with family incomes up 
to 100 percent of the federal poverty level. Earlier legislation had 
made this provision optional, and there was wide variability among 
the states in the extent to which it was adopted. Thus, by the 
turn of the century, most of the poorest adolescents will be cov¬ 
ered by Medicaid. State Medicaid coverage must now include 
periodic screening at intervals consistent with professionally set 
guidelines, must include health education and anticipatory guid¬ 
ance, and must cover treatment for all services identified at screening, 
as long as they are within federal guidelines. The improvement 
of services themselves may follow from other anticipated reforms, 
including those concerning the payment of physicians and those 
requiring states to monitor adolescent health. 


Consequences for Adolescent Health 

The service gaps that result from inadequate insurance are pre¬ 
cisely for the types of health services most needed by adolescents 
who are at risk for unsuccessful transitions to adulthood. Specifi¬ 
cally, coverage restrictions and reimbursement schedules ensure 
that relatively few adolescents receive preventive services, such 
as reproductive health or the necessary intervention for problems 
stemming from affective disorders or substance use. For example, 
gonorrhea and syphilis are sexually transmitted diseases whose 
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serious manifestations are preventable by good medical care, yet 
the prevalence of gonorrhea in 1988 was 65.1 per 100,000 adoles¬ 
cents aged 10-14, 1,072.9 per 100,000 age 15-19, and 1,241.5 per 
100,000 aged 20-24. In the same year, the prevalence of syphilis 
(primary and secondary) was 1.0, 21.9, and 53.3 per 100,000, re¬ 
spectively, for the same age groups. The rates of syphilis in¬ 
creased by 25 percent, 46 percent, and 60 percent, respectively, 
between 1985 and 1990. Measles and mumps are completely pre¬ 
ventable with immunization, yet adolescents constituted fully 48 
percent and 62 percent of the reported cases of these two diseases 
in 1987 (Irwin et al., 1991). 

Predictably, uninsured adolescents are also less likely to re¬ 
ceive medical care. They are less likely to have contacts with 
physicians (Newacheck and McManus, 1989); when they do have 
a regular source of care, it is less likely to be a physician and 
more likely to be a hospital clinic, a walk-in facility, or an emer¬ 
gency room (Blum, 1990). 

Although there is little research concerning the impact on ado¬ 
lescent health of access to care or a regular source of care, there is 
ample evidence for the population as a whole (see, for example, 
Starfield, 1992). Patients who have a regular source of care are 
more likely to be recognized as needing services, and existing 
mental and behavioral problems (such as those common in ado¬ 
lescents) are far more likely to be recognized if the regular source 
of care is a person rather than a place. People with a regular 
source of care have fewer emergency hospitalizations and shorter 
hospitalizations. They are less likely to contract preventable ill¬ 
nesses and more likely to comply with prescribed treatments and 
to keep follow-up appointments. When patients visit the same 
doctor over time rather than different doctors, care is more effec¬ 
tive and less costly. Furthermore, interventions that involve sus¬ 
tained interactions between health professionals and families are 
more successful than those provided by a variety of separate sources. 
These interventions are even more effective when the service in¬ 
cludes teams of professionals, especially home visitors, and when 
they include interactions with other services, in addition to the 
health care. 


SPECIAL PROBLEMS: 

CONFIDENTIALITY AND CONSENT 

Laws concerning parental consent and confidentiality of ser¬ 
vice pose additional barriers to adolescent health care (Bensinger 
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and Natenshon, 1991). Under public law, parental consent is gen¬ 
erally required for the care of a minor child, on the assumption 
that such individuals lack the competence required to receive care 
and carry out the recommendations resulting from care. Other 
rationales for parental consent include the state's interest in in¬ 
volving the family in a child's care and the providers' interests in 
assuring that reimbursement will be received for the service care 
(U.S. Office of Technology Assessment, 1991b). 

The requirement for parental consent is generally waived under 
certain circumstances: when the adolescent can demonstrate his 
or her "independence" (e.g., marriage, maintenance of a separate 
domicile, or service in the armed forces) or for crisis situations 
(e.g., medical emergencies or when the adolescent is a victim of 
child abuse). Most states also allow minors to receive care for 
sexually transmitted diseases without the consent of a parent. 
Just under one-half of all states allow the provision of family 
planning services to minors without parental consent, although 
there are often considerable restrictions on what may be provided 
and to whom. About one-half of all states permit pregnant ado¬ 
lescents to receive care without parental consent. About one- 
fourth of all states require parental consent for abortions, a num¬ 
ber that may soon increase. Just under one-fourth require parental 
notification of a minor's abortion decision, and about the same 
number provide for parental notification of pregnancy-related health 
services at the provider's discretion. Almost all states allow ser¬ 
vices to be provided without consent for substance abuse, but 
some include either drug-abuse or alcohol-related services but not 
both. A few states require parental notification of services related 
to substance abuse, and a few require it for mental health treat¬ 
ment. Slightly more than one-half of the states require parental 
consent for outpatient mental health services (U.S. Office of Tech¬ 
nology Assessment, 1991b); somewhat fewer require such consent 
for inpatient mental health care, but generally adolescents can be 
committed without their consent to inpatient mental health care. 

Requirements for parental consent or notification interfere with 
the acceptability and receipt of needed health services in several 
ways. First, the widely discrepant and highly nuanced rules and 
regulations are confusing to recipients of services, who are un¬ 
likely to know to what they are entitled. Rather than facing 
possible rejection for services, they often find it easier to avoid 
seeking care. Second, the deterrent effect of parental notification 
in the case of family planning and abortion services may be ex¬ 
trapolated to other types of adolescent health services. 
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Problems of confidentiality and consent affect both conventional 
and community-based medical services for adolescents. Society 
as a whole has yet to reach consensus on the extent to which 
adolescents should be granted the freedom to make their own 
decisions about seeking and obtaining health services and the con¬ 
ditions under which such freedom might be granted. Since the 
adequate provision of medically appropriate services to adoles¬ 
cents may conflict with decision making in some families, a more 
consistent societal approach to resolving the inevitable conflicts 
would be needed to improve the situation regarding health care 
for adolescents. 


CONCLUSIONS 

' The U.S. health system is woefully inadequate in dealing with 
the health of adolescents. Existing services do not address the 
most serious health risks facing adolescents, nor are they orga¬ 
nized in a systematic or structured way, nor are they available or 
accessible to many of those with the greatest need for service. As 
a result, the adolescent health system not only fails to reduce the 
effects of other high-risk settings, but fails to protect adolescents 
from further risk to their health. Indeed, it is no exaggeration to 
say that “there is no adolescent health care system in the United 
States." Yet adolescents face a higher risk of death from injury, 
homicide, and suicide than any other age group, and this risk 
appears to be rising. Other prevalent health problems include 
substance abuse, chronic illness and disability, sexually transmit¬ 
ted diseases, pregnancy and its outcomes, mental disorders (e.g., 
disorders of self-image, depression, suicide), and physical or sexual 
abuse. At the same time, however, adolescents are far less likely 
to visit a doctor's office or to have any regular source of medical 
care than are either younger children or adults. 

The current structure of the U.S. health system fails to address 
these needs. Few physicians specialize in adolescent health, and 
other practitioners are poorly trained in recognizing adolescent 
health problems, particularly when the symptoms are psychosocial 
rather than physical. The overall U.S. health care system is frag¬ 
mented, especially for adolescents because of the diversity of their 
needs. Adolescents are unlikely to know where to go and are 
likely to be referred often before finding an appropriate setting. 
The adolescent health system lacks all of the essential elements 
of primary care: a consistent point of entry into the system, a 
locus of ongoing responsibility, adequate backup for consultation 



98 / Losing Generations: Adolescents in High-Risk Settings 


and referral services by adolescent specialists, and comprehen¬ 
siveness. Adolescents from low-income families—precisely those 
who are at highest risk for health problems—are also those least 
likely to be covered by health insurance. Moreover, even when 
available, insurance may be inadequate to the many needs of ado¬ 
lescents. Most private plans stress treatment rather than preven¬ 
tion or outreach, and payment restrictions (maximums, coinsur¬ 
ance, deductibles) further reduce the range of services available. 
Only 12 percent of low-income adolescents are currently covered 
by Medicaid, although for them the coverage is generally more 
complete than private insurance. However, the amounts and ser¬ 
vices covered by Medicaid can vary widely from state to state, 
and complicated regulations may discourage adolescents from seek¬ 
ing care. Rules regarding parental notification, which have a de¬ 
terrent effect in the case of family planning and abortion, may 
also deter adolescents from seeking other health care services, 
and inadequate reimbursement schedules may cause providers to 
limit the number of Medicaid patients that they will serve. 

Current trends do not bode well for adolescent health services. 
With few exceptions, new health policies will compound the problems 
that adolescents are now experiencing. Families, communities, 
and the society at large are generally reluctant to accept adoles¬ 
cent values that diverge sharply from community norms; to the 
extent that adolescent health problems stem from generally unac¬ 
cepted behavior, health services have not been adapted to respond 
to the needs of adolescents. And access to existing, though inad¬ 
equate, health services may become more restricted as private 
insurance coverage decreases. Even the movement of the U.S. 
health system into managed care, with tight controls on the num¬ 
ber and extent of services that may be provided, may further place 
adolescents in jeopardy because of the dearth of research on the 
effectiveness of treatment for adolescent health problems. This 
should be a major area of research interest in health care services 
research. 
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Academic Schooling 


Ei ducation is widely viewed in the 
United States as the means by which individuals from economi¬ 
cally or socially disadvantaged backgrounds can build the skills 
and credentials needed for successful adult roles in mainstream 
American life. For many students, however, schools do not now 
work this way, despite two decades of public debate and reform. 
This chapter focuses on academic schooling, particularly on those 
schools that are the educational setting for students from low- 
income families and neighborhoods, and those who are labeled 
"low achievers." Adolescents from low-income families and neigh¬ 
borhoods are at much higher risk of educational failure than their 
more affluent suburban counterparts. 1 Because of residential strati¬ 
fication, most of these adolescents attend schools with the fewest 
material resources and the least well-trained teachers. Their schools 
use instructional methods that are not conducive to learning chal¬ 
lenging tasks. Compounding these disadvantages are generally 
lower expectations for student achievement. "The low expecta¬ 
tions in our suburban high schools are high in comparison to 


L Given the focus of this report on ''settings," this chapter does not discuss students 
with identified physical or mental handicaps: such special education students are 
at the highest risk for school failure, with prevalence rates varying by disability and 
measure. We note, however, that special education is sometimes used inappropriately 
as a placement" for students with behavioral problems that do not warrant special 
education. 
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expectations in urban schools and rural schools with concentra¬ 
tions of children in poverty . . . this absence of challenge, of rigor, 
is dulling the minds and dashing the hopes of millions of America's 
children" (Commission on Chapter 1, 1992:1). 

The income stratification that concentrates large numbers of 
low-income students into poorly funded schools is followed by 
instructional stratification, most often on the basis of prior per¬ 
formance. Low-achieving students are likely to be exposed to 
instructional practices—tracking and grade retention—that deny 
them educational opportunities, stigmatize them, and contribute 
to their sense of uncertainty and alienation. Many disadvantaged 
adolescents are unable to overcome these conditions. Students 
from low-income families are far more likely to receive bad grades 
or be held back, and as much as three times more likely to drop 
out before completing high school, than the children of more af¬ 
fluent families: "consigning them to lives without the knowledge 
and skills they need to exist anywhere but on the margins of our 
society, and consigning the rest of us to forever bear the burden of 
their support" (Commission on Chapter 1, 1992:1). 

The educational system has not adequately addressed the con¬ 
ditions of schools in low-income neighborhoods, which face spe¬ 
cial challenges. Not only are their students more likely to have 
significant academic deficits and behavioral problems, but the schools 
in low-income neighborhoods face challenges for which they have 
not been prepared and receive little public understanding or sup¬ 
port (see Chapter 4). Moreover, recent reforms generally ignore 
the organizational and instructional practices that might promote 
better academic achievement (Braddock and McPartland, 1992), 
and existing compensatory programs are deeply flawed from an 
instructional perspective. The net result is that many students 
continue to find education boring, instruction lacking in relevance, 
and schools inhospitable places for learning. 

STUDENT ACHIEVEMENT 

The school performance of adolescents is typically assessed through 
measures of individual achievement and grade attainment. Stud¬ 
ies have produced a wealth of data on national trends in indi¬ 
vidual achievement. Over a range of measures, adolescents in 
1990 generally performed at about the same level as adolescents 
in 1970. This stability, however, is at relatively low levels of 
demonstrated ability. For example, only 42 percent of all 17-year- 
olds (still in school) can be considered "adept" readers, and a 



majority are performing at only an eighth grade level in math. In 
contrast, graduation rates have shown a slow increase (about 3.5 
percent) increase since 1970. In 1990, 82.3 percent of all 18- to 
24-year-olds had earned a high school diploma or a general equivalency 
diploma (GED) (Carter and Wilson, 1991; Mullis and Jenkins, 1990; 
Mortenson and Wu, 1990; Bean and Tienda, 1987; De La Rosa and 
Maw, 1990). 

Trends in achievement show differences among racial and eth¬ 
nic groups. For whites, achievement test scores have remained 
virtually unchanged for 20 years. In contrast, the performance of 
black adolescents has steadily improved, as has that of Hispanics 
(to a lesser degree), thereby narrowing the achievement gap be¬ 
tween whites and blacks. Nonetheless, the average achievement 
scores of blacks tend to be two to three grade levels lower than 
those of whites, and the difference in graduation rates is approxi¬ 
mately 5 percent. Despite the average gains in achievement on 
National Assessment of Educational Progress assessments, ques¬ 
tions about the distribution of those gains remain, especially in 
light of evidence from some urban school districts that show a 
widening race gap in student reading performance (Entwisle and 
Alexander, 1992). Average trends appear to mask continuing, per¬ 
haps worsening, problems at the lower end of the distribution and 
in large school districts with many poor children (Braddoclc and 
McPartland, 1992). 

Graduation rates similarly show differences among racial and 
ethnic groups. For whites, they have remained constant over the 
past 20 years. Blacks have made substantial gains in completing 
high school (by diploma or GED), rising from 59.5 percent of 18- 
to 24-year-olds in 1970 to 77 percent in 1990. Relatively few 
Latinos complete high school: over the past 10 years, the propor¬ 
tion of 18- to 24-year-olds who had a diploma or GED has fluctu¬ 
ated from a low of 54.1 percent in 1980, to a high of 62.9 percent 
in 1985, and back to 54.5 percent in 1990 (Carter and Wilson, 
1991). 

Family income and occupational background are the strongest 
predictors of school performance. From early adolescence, it is 
evident that schools are unable to capture the interest or facili¬ 
tate the achievement of many low-income students. For example, 
fully 11 percent of eighth graders from low-socioeconomic-status 
(SES) backgrounds were absent more than one-quarter of the 1989 
school year, a rate double that of high-SES students. Low SES is 
strongly and consistently associated with poor academic perfor¬ 
mance, and children from low-income families are three times 
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more likely to drop out of school than are children from middle- 
income families and nine times more likely than students from 
high-income families (Barro and Kolstad, 1987; Smith and O'Day, 
1991; National Center for Education Statistics, 1990, 1991). Graduation 
rates also vary by income: in 1989, 65 percent of unmarried young 
adults from the lowest quartile of family income had earned a 
diploma or GED, compared with 93 percent of those from the 
highest quartile. The detrimental effects of low income are most 
powerful for racial and ethnic minorities: among Hispanics, for 
example, only 39.6 percent of young adults from the lowest in¬ 
come quartile had a diploma or GED, compared with 85 percent 
from the highest quartile (Mortenson and Wu, 1990). 

These trends, which are based on individual scores, mask other 
differences. For example, although the national dropout rate is 
estimated at 11.2 percent, the average for cities is substantially 
higher, with many cities losing more than 15 percent of their 
students (U.S. Department of Education, 1992). Another measure 
of the system is the frequency of "worst cases" among schools: 
25 percent of all poor urban high schools have dropout rates of 50 
percent or higher (Braddoclc and McPartland, 1992). By compari¬ 
son, less than 1 percent of all other high schools have such ex¬ 
tremely high dropout rates. Truancy is another issue for city 
schools. Data for Maryland, for example, show that more than 67 
percent of students in urban high schools are absent for more 
than 20 days each year, a rate more than twice the state average 
(Maryland School Performance Program, 1991). 

More important, few studies examine the distribution of stu¬ 
dent performance for individual schools. Thus, little is known 
about the frequency and location of worst cases or about schools 
that may be effective in helping students from minority or disad¬ 
vantaged backgrounds catch up in achievement. 

DIFFERENCES BETWEEN LOW-INCOME AND 
MORE AFFLUENT SCHOOLS 

Economic and social stratification influence many key aspects 
of the educational system. The homogeneous composition of many 
schools stems directly from neighborhood stratification on the 
basis of family income, race, and ethnicity. Public expenditures 
for education, when dependent largely on local wealth, serve to 
further stratify the educational experiences of adolescents simply 
on the basis of their family background. Consequently, as noted 
above, students from low-income families usually attend schools 
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in poor neighborhoods where they confront conditions not experi¬ 
enced by students from more advantaged backgrounds. These 
conditions, such as a relative lack of safety and the lowest level 
curriculum and performance expectations, have independent ef¬ 
fects on school achievement. As a result, many students whose 
lives are rooted in family or neighborhood poverty simply do not 
have the kind of day-to-day experiences that would stimulate their 
intellectual development and complement the mission of schools. 
This web of disadvantage also confronts schools as they seek to 
improve student achievement, and schools in poor neighborhoods 
confront these challenges with fewer resources than schools in 
more affluent neighborhoods. 


Financial Resources 

There are large disparities in expenditures among schools in 
different states, schools in different districts within states, and 
schools within individual districts. The amount of available funding 
is largely dependent on the distribution of wealth in the form of 
property (Educational Testing Service, 1991). One result is that 
property-poor districts usually have low expenditures per pupil, 
even with high tax rates, while property-rich districts usually have 
high expenditures per pupil, even with relatively low tax rates 
(Odden, 1991). In Maryland, for instance, the one inner-city dis¬ 
trict (Baltimore) and five rural districts each spend less than $4,500 
per student, compared with three suburban districts that spend 
$6,000-$7,500 per student. Thus, schools in the poorer Maryland 
districts have about $45,000-$60,000 less each year for each class¬ 
room of 30 students than schools in affluent districts. 

In 1991, per pupil expenditures in the 47 largest urban school 
districts averaged $5,200; in suburban school districts, they were 
$6,073; in rural districts $5,476. When estimates take into ac¬ 
count other measures of student need (such as the number of 
poor, limited-English-proficient, and disabled students), urban school 
per pupil expenditures are about 7 percent below the national 
average, although in a number of urban districts per pupil expen¬ 
ditures exceed the state average (Council of the Great City Schools, 
1992). Although an $873 per pupil funding gap may not appear 
significant, in an average class of 25 students the difference is 
$21,825—enough to employ a teacher's aide, pay higher salaries, 
offer special instructional assistance, or improve dilapidated class¬ 
rooms. Differences in funding of this magnitude could make a 
clear qualitative difference in the total educational experience. 
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Despite increases in inflation-adjusted educational spending per 
pupil during the 1970s and 1980s, inequalities in per pupil expen¬ 
ditures did not change much across the country from the mid- 
1970s to the mid-1980s. This is because the mechanisms of school 
finance did not change substantially, and in some cases efforts to 
equalize disparities were overcome by recessionary and inflation¬ 
ary trends (Odden, 1991; Berne, 1988). The issue is currently 
being addressed by courts in several states, including California, 
New Jersey, Texas, and Virginia (Briffault, 1990). Compensatory 
education funds from federal and state sources are targeted to¬ 
ward low-achieving students, and sometimes to poor schools, but 
these resources are very limited in comparison with the overall 
financial disparities (Braddoclc and McPartland, 1992). 


Resource Availability and Instruction 

Differences in funding levels may translate into differences in 
the educational experiences offered to students in low-income and 
more affluent schools. Per pupil expenditures directly affect the 
availability of textbooks, laboratory equipment, resource rooms, 
library books, and a range of other educational resources (Mayer, 
1991; Kozol, 1991). In one national survey, for example, in dis¬ 
tricts with more than one-third of the students from families be¬ 
low the poverty line, 59 percent of fourth grade teachers reported 
a lack of resources, compared with 16 percent in districts with no 
students below the poverty line. For eighth grade, the comparable 
results for math teachers were 40 percent in disadvantaged urban 
districts and 10 percent in more affluent urban districts (Braddoclc 
and McPartland, 1992). These assessments reflect in part the 
greater demands on urban school districts. A recent analysis, for 
example, indicated that urban and suburban schools spend about 
equal percentages (62 percent of the funds available to them) on 
classroom instruction, but the urban schools spend more per pu¬ 
pil on health care, nutrition, and central office administration, 
while the suburban schools spend more on student extracurricu¬ 
lar activities and maintenance and repair of buildings (Council of 
the Great City Schools, 1992). 

Students in low-income schools tend to have less contact with 
the best qualified math and science teachers, although this find¬ 
ing holds for many, but not all, measures (Oakes, 1990). Many of 
the most experienced and qualified teachers use seniority rights 
to secure assignments in schools with fewer poor or minority 
students. Salary differences also matter. A recent study of over 
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900 school districts in Texas showed that the better paying dis¬ 
tricts were able to attract more qualified (higher test scores) and 
more experienced teachers. Teacher qualifications and experi¬ 
ence, in turn, were the most powerful predictors of differences in 
student test performance after controlling for family and neigh¬ 
borhood factors (Ferguson, 1991). 

Schools also differ on the extent to which parents are involved 
in school decision making, conferences with teachers, and home- 
school instructional programs. Over the past decade, studies con¬ 
sistently demonstrate the positive effects of such programs on 
student achievement, yet parents from low-income neighborhoods, 
especially racial and ethnic minorities, are least likely to partici¬ 
pate. The reasons for this lack of participation include not only 
the lack of funds, but also different levels of school commitment, 
cultural and language barriers, and time constraints and stress on 
working poor families. Even in programs under Chapter 1 of the 
Elementary and Secondary Education Act (which provides funds 
to schools with low-income students), which requires poor schools 
to implement parent-participation programs, the level of involve¬ 
ment remains low (see below). By high school, few low-income or 
minority parents participate either through traditional or Chapter 
1 programs, and school staff often do not encourage them to be¬ 
come involved (Epstein, 1992; Swap, 1990; Comer, 1988). 

Differences in financial resources, instructional materials, staff 
qualifications, and parent involvement ultimately produce marked 
differences between the climate, norms, and instruction of poor 
schools and those of more affluent schools (Maeroff, 1988; Kozol, 
1991). For example, one study of four urban elementary schools 
found that pupils in middle-income schools were more likely to 
be encouraged to be independent and otherwise "take initiative," 
while students in low-income schools were rewarded for more 
passive or deferential behaviors. Academically, the more affluent 
schools encouraged students to explore ideas, often verbally, while 
the low-income schools emphasized the retention of facts, often 
through written drill and practice (Leacock, 1969). Moreover, tracking 
(discussed later in the chapter) is most rigid in low-income schools, 
especially those with high proportions of racial and ethnic mi¬ 
norities. Differences also exist in the quality of vocational educa¬ 
tion between relatively poor and affluent schools (Oakes, 1990; 
see Chapter 7). 

Flowever, evidence regarding the links between per pupil ex¬ 
penditures and student achievement is mixed. In the aggregate, 
data show little relationship between expenditures and outcomes. 
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A recent review of 187 past studies concluded that variations in 
school expenditures are not systematically related to student per¬ 
formance (Hanushek, 1990). Hanushelc's review demonstrates the 
need to conduct studies that focus on the connections between 
the ways in which funds are expended in a school and student 
outcomes. If, for example, increased funds simply raise existing 
teachers' salaries without improving other aspects of the educa¬ 
tional environment, such as large class size, or providing better 
instructional materials, little improvement may be visible. Or it 
may take time for existing staff to retire before good pay attracts 
the more highly qualified teachers who would otherwise head for 
suburban districts (Smith and O'Day, 1991). The Hanushelc analysis 
did not differentiate the results of the small number of studies 
that examine how increased funding is used from the larger body 
of studies that do not. This considerably weakens the conclu¬ 
sions we can draw from the analysis, because no distinction is 
made between schools where higher levels of funding reach the 
classroom compared with schools where increased levels of spending 
are absorbed in administration and other nonclassroom expendi¬ 
tures (Slavin, 1987a,- Smith and O'Day, 1991; Rosenbaum, 1980). 

ORGANIZATIONAL AND 
INSTRUCTIONAL STRATIFICATION 

Students face two major transitions during adolescence—mov¬ 
ing from elementary school to a middle grade building and, 2 or 3 
years later, moving to a high school. Each transition dramatically 
changes the education experiences (Boyer, 1983). As they move 
through the education system, students are faced with many "in¬ 
creases": the size of the school and of the student body, use of 
competitive motivational strategies, rigor in grading and a focus 
on normative grading standards, teacher control, and whole-class 
instruction. These changes can be stressful for adolescents, and 
data indicate that the experience of transition itself may have an 
independent negative effect on student attitudes and achievement, 
especially in large urban schools (Eccles and Midgley, 1989). Tran¬ 
scripts from one urban school district revealed that, among stu¬ 
dents who ultimately dropped out (35 percent), the most signifi¬ 
cant declines in performance occurred during the first year of 
middle school and the first year of high school (Roderick, 1991). 

With each transition into a new school, more stratification oc¬ 
curs. Different subject matter is taught by different teachers, and 
within subject matter, students are often grouped by ability level. 



m tradition, and are intended to ensure that instruction is paced 
at students' ability to learn, and that subjects are mastered before 
the student advances. An unintended consequence is that stu¬ 
dents feel stigmatized. They are separated from many of their 
peers and develop a sense of uncertainty and alienation toward 
school (Carnegie Council on Adolescent Development, 1989). More 
significant, both practices involve substantial risks for students' 
academic achievement. 


Ability Grouping (“Tracking”) 

Ability grouping takes different forms. Usually, students are 
assigned to one class by ability and move together from subject to 
subject. Less rigid methods occur when students are assigned by 
ability to each subject separately. Although it is presumed that 
different forms of tracking will affect students differently, the 
little research that has been conducted has not detected consis¬ 
tent differences, and in this discussion, we do not distinguish 
among them (see Slavin, 1990). Students enter each grade level 
with a range of competencies, social skills, and behavioral styles. 
Given this diversity, educators have long questioned the merits of 
grouping students for instruction on the basis of one or more 
selected attributes (Dewey, 1938). Traditionally, educators have 
tended to instruct students in homogeneous groups, though the 
practice recently has been a focus of much research and debate. 
Proponents generally assume that low achievers will learn more 
effectively, and instruction will be more efficient, with students 
of similar ability. Opponents see tracking as stigmatizing and 
assert that both social and academic development will be dimin¬ 
ished (see Slavin, 1990). 2 

Ability grouping for academic instruction begins informally during 
kindergarten and the early elementary years. Grouping decisions, 
typically for reading and math, are based on teachers' judgments, 
although research shows that low-income and minority students 
are often inappropriately tracked to the slower groups (Rist, 1970; 


2 Those who believe that homogeneous instruction has potential as an instructional 
tool use the phrase "ability grouping." Others use the phrase "tracking," in part 
due to concerns that "ability" is a misnomer given that current assessments have 
questionable validity for the purpose of grouping students. We use the terms 
interchangeably. 
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McPartland et al., 1987). In middle and high schools, ability grouping 
becomes more formalized, based largely on achievement test scores 
and other measures of prior preparation (see Braddock, 1990a; Slavin, 
1990). Tracking is used most rigidly in poorer middle and high 
schools and in those with sizable proportions of black and His¬ 
panic students (more than 20 percent). Black and Hispanic stu¬ 
dents are disproportionately represented in remedial tracks both 
because the schools they attend use tracking systems extensively 
and because they are likely to score lower on academic achieve¬ 
ment tests (Goodlad, 1984; Braddock, 1990b; Oakes, 1990). 

Research into the effects of ability grouping on achievement is 
usually based on one of two approaches, and they produce differ¬ 
ent results. Comparisons among students in homogeneous and 
heterogeneous classes have consistently found that ability group¬ 
ing has little or no impact on overall student achievement (Good 
and Marshall, 1984; Kulik and Kulik, 1987). In contrast, compari¬ 
sons between students in different tracks have found that high- 
track assignment tends to accelerate achievement somewhat while 
low-track assignment significantly reduces achievement, even con¬ 
trolling for factors such as socioeconomic status (Alexander et al., 
1978; Gamoran and Mare, 1989; Oakes, 1982). A recent best- 
evidence synthesis of the broad literature of ability grouping and 
student achievement concurs with these assessments, although 
there may be some differential effects for middle and high schools, 
and in some classes, such as social studies. The author concludes 
that "decisions about whether or not to group by ability must be 
made on bases other than likely impacts on achievement" (Slavin, 
1990:17). 

Ability grouping has not been shown to improve learning among 
low-achieving students. Further, the social consequences for stu¬ 
dents placed in low-achievement tracks are unambiguously nega¬ 
tive (Rosenbaum, 1980; Good and Marshall, 1984; Oakes, 1990). 
Research shows that sorting mechanisms may not substantially 
change student academic performance per se, but rather reinforce, 
compound, or exacerbate preexisting differences among students 
in competency and self-perception. Students placed in lower tracks 
rarely move into higher tracks (Wheelock, 1992; Dreeben, 1968; 
Oakes, 1990). The inferior quality of instruction and learning 
environments in the lower tracks is the principal reason why stu¬ 
dents seldom emerge from lower tracks into more advanced pro¬ 
grams. In addition, instruction in those tracks emphasizes basic 
skills rather than higher-order learning, and students are less likely 
to be on-task. In higher grades, as tracks become more fixed and 
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students more clearly labeled, tracking effectively sorts students 
according to their future educational and career options. Students 
become keenly aware of their reduced opportunities, thus contrib¬ 
uting to their loss of academic interest and motivation (Braddoclc, 
1990a,b; Gamoran, 1987; Slavin, 1987b; Oakes, 1985; Oakes, 1990; 
Trimble and Sinclair, 1987). 


Grade Retention 

Grade retention has traditionally been used to ensure that stu¬ 
dents do not advance unless they have specific skills and basic 
competencies (such as reading comprehension) to function at the 
next grade level. The objectives of grade retention are to ensure 
the integrity of the academic process and to protect students from 
compounding failure by advancing without mastering prerequisite 
skills for sequential subjects such as mathematics. However, grade 
retention has not been uniformly applied, and during the 1960s 
and 1970s "social promotions" were relatively common. During 
the 1980s, however, schools responded to calls for higher stan¬ 
dards by establishing core curriculums and by requiring students 
to enroll in more core academic courses. 

Although there is little disagreement among educators and oth¬ 
ers on the need for higher standards, there is concern that higher 
standards will result in the increasing use of grade retention, and 
that retention has not been shown to be effective in bringing low- 
achieving students up to a higher level of performance (Labaree, 
1984; Hamilton, 1986). When social promotions fell into disfavor 
in the late 1970s, the academic competence of high school gradu¬ 
ates may have improved, but the performance of low-achieving 
students did not. As a result, 35.3 percent of all 13-year-old males 
had been retained once in 1988, compared with 24.1 percent in 
1976. Females are less likely to be retained, but by 1988 their 
rate was 24.8 percent. At all ages, the likelihood of grade reten¬ 
tion is far greater for minorities. For example, by age 17, 14.3 
percent of all black males have been retained twice , compared 
with 12.5 percent of Hispanics and 6.2 percent of whites. Among 
females, the proportions are 14.3 percent for Hispanics, 10.0 per¬ 
cent for blacks, and 3.8 percent for whites (Simons et al., 1991). 

The fear of retention is highly stressful for pupils (Smith and 
Shepard, 1987). Students who are retained often show declines in 
social adjustment and smaller gains in academic achievement than 
comparable students who were promoted (Holmes, 1983; Holmes 
and Matthews, 1984; Reynolds, 1992). Retention also increases 
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the risks of dropping out of the system before completing high 
school, by as much as 40 to 50 percent. These findings do not 
support a return to social promotions as an appropriate response 
to low-achieving students. However, the policy of grade retention 
has not proved successful in motivating and assisting students so 
that they are not alienated from the educational process. Chapter 
10 reviews approaches that appear to be more effective in raising 
student performance levels (Hess, 1987; Grissom and Shepard, 1989; 
Bachman et al., 1971). 

PREVENTING SCHOOL FAILURE 

Of the many federal, state, and local programs targeted to low- 
achieving students, this section discusses Chapter 1 of the El¬ 
ementary and Secondary Education Act and a range of programs 
that fall under the rubric of dropout prevention. Both seek to 
prevent school failure. Chapter 1 programs concentrate on el¬ 
ementary and middle schools and provide funds for academic 
remediation on the assumption that acquiring basic skills will 
allow low-achieving students to move more successfully through 
the education system. Dropout prevention programs, in contrast, 
have traditionally focused on older students, and although aca¬ 
demic remediation is one of many objectives, their main goal is 
simply to motivate at-risk students to stay in school and earn a 
diploma. 


Chapter 1 Programs 

Chapter 1 (previously Title I), which has existed since 1965, 
represents the federal government's largest commitment to edu¬ 
cation for low-achieving students who live in poor neighborhoods. 
Since 1988, funding has increased 24.7 percent to a level of $6.2 
billion (Jennings, 1991). Nationally, the program serves about 
14,000 schools. Chapter 1 is also the most extensively researched 
education program in the country (see Birman et al., 1987; Kennedy 
et al., 1986a; Turnbull et al., 1990; Stringfield, 1991). 

Although its primary focus is low-income students, Chapter 1 
serves a range of students of mixed family incomes. For example, 
about 70 percent of all school districts receive some Chapter 1 
funding, and an estimated 58 percent of students who receive 
Chapter 1 services are not themselves from poor families (Kennedy 
et al., 1986b). About 23 percent of funds are directed to middle 
grade students and 10 percent to high school students, with the 





remainder being directed to elementary schools (Kennedy et al., 
1986b; Birman et al., 1987). This pattern reflects an assumption 
that early intervention is the most beneficial and efficient way to 
assist disadvantaged students. Educators also hesitate to imple¬ 
ment Chapter 1 in secondary schools because of scheduling diffi¬ 
culties, fear that older students will choose not to participate, and 
the belief that intervention is too late for high school students 
(Birman et al., 1987; Zeldin et al., 1991). In fact, the program is 
moving even further away from directly serving low-achieving 
adolescents: the current emphasis is on preschool and kindergar¬ 
ten students (LeTendre, 1991). 

On a daily basis, Chapter 1 constitutes only a minor interven¬ 
tion designed to complement, not supplant, the regular curricu¬ 
lum. Among middle schools and high schools that offer Chapter 
1 programs, 70 percent offer reading and math, in addition to 
language arts or English as a second language. The remaining 
schools offer either reading or math only. Approximately two- 
thirds of all secondary schools use a pull-out or tracking model, 
in which students leave their regular classroom to receive small- 
group instruction for 10 to 40 minutes (Birman et al., 1987). Thus, 
Chapter 1 students do not receive substantially more instructional 
time in each subject (approximately 10 minutes a day) than other 
students (LeTendre, 1991). 

Evaluations of Chapter 1 programs are mixed. Through Chap¬ 
ter 1 and similar efforts, poor and minority children have made 
notable gains: school dropout rates have decreased, and gradua¬ 
tion rates and mastery of rudimentary skills have substantially 
improved. National evaluations find improvement for students 
relative to other "needy" students, but the gains are unimpressive 
compared with other students in the regular curriculum (Kennedy 
et al., 1986a,b). The 50 percent reduction in the achievement gap 
between poor and minority children from other Americans over 
the past 15 years is thought to be the result of Chapter 1 programs 
(Commission on Chapter 1, 1992:3). 

Chapter 1 is often criticized for its dependence on ability grouping 
and traditional forms of academic remediation. Other criticisms 
include the lack of integration with the regular curriculum and a 
lack of parent involvement (Birman et al., 1987; Commission on 
Chapter 1, 1992). 

The 1988 amendments to Chapter 1 provide educators with 
new options for designing and implementing programs, including 
schoolwide programs and instructional approaches that allow for 
less homogeneous groupings of students. Yet, because of the stmcture 


reforms or change the basic assumptions underlying the Chapter 
1 program (LeTendre, 1991; Turnbull et al., 1990; Plunkett, 1991). 

The conclusions of a recent blue-ribbon panel review of Chap¬ 
ter 1 (Commission on Chapter 1, 1992:9) echos these assessments 
and observes that "the core problem with Chapter 1 is even more 
basic: its add on design, wherein eligible students get extra help 
to succeed in the regular school program, cannot work when the 
regular school program is seriously deficient ... if Chapter 1 is to 
help children in poverty to attain both basic and high level knowledge 
and skills, it must become a vehicle for improving whole schools 
serving concentrations of poor children." 

However, scholars note that changes will be difficult to achieve. 
As Slavin (1991:592) observes: 

The broad targeting of Chapter 1 helps maintain the political popularity 
of the program, but it is otherwise hard to justify. Congress has ad¬ 
dressed this issue by setting aside funds for "concentration grants" to 
districts with large numbers of children in poverty, but there is still a 
need to target Chapter 1 funds far more on schools that serve students 
from poor communities. 

Chapter 1 is extremely important to our must vulnerable children. For 
25 years it has focused attention and resources on low achieving students 
in disadvantaged schools. Yet Chapter 1 can be much more than it is 
today. 


Dropout Prevention and Student Motivation 

In the early 1980s, national attention focused on the problem of 
school dropouts and brought it to the fore of education policy 
concerns (Mann, 1986; Finn, 1989; Wehlage and Rutter, 1986). 
The response was a rapid increase in dropout prevention programs, 
many of which were enacted with categorical federal and state 
funds, often on a demonstration basis (Higgins and Mueller, 1988). 
Initially, the dropout problem was conceptualized as a risk facing 
older adolescents, and hence most programs were implemented in 
high schools,- there were at least 1,000 programs by 1987, most of 
which had been in operation for less than 4 years (U.S. General 
Accounting Office, 1987). Currently, the dropout problem is con¬ 
sidered a school issue, not an individual issue. 

Studies of the characteristics of dropouts have found that they 
are more likely to be from poor families, living in single-parent 
households, have parents who do not participate in decision mak¬ 
ing for adolescent problems, and live in urban areas. Dropping 
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out is also associated with having a handicapping condition, 
gaging in delinquent behaviors, being retained in grade, being 
ant from school, being pregnant or a parent, having poor gra< 
and working more than 15 hours per week. Students who reel 
school after dropping out are most likely to be white and to b 
had better grades and test scores before dropping out than tfc 
who do not reenter and had dropped out later in their high set 
careers (Ekstrom et ah, 1986; Kolstad and Owings, 1986; U.S. Gen 
Accounting Office, 1987). 

The early dropout prevention programs were designed in a mar 
consistent with these findings. Almost all dropout preveni 
programs were designed to target specific students for special 
vices aimed at improving academic performance, changing 
dent attitudes, and reducing absenteeism (U.S. General Accoi 
ing Office, 1987). Unfortunately, few studies assess the ove 
effectiveness of dropout prevention models (Grant Foundation, IS 
and the research is inconclusive (Massachusetts Advocacy Ce 
and Center for Early Adolescence, 1988:47): 

For the most part, the proliferation of new dropout prevention programs 
reflects good-faith efforts on the part of [our] schools and communities tc 
meet the needs of vulnerable young people. But these efforts also repm 
sent a triumph of hope over experience. While [we] believe new ap 
proaches can help individual students, the lack of evidence leads us to be 
cautious about endorsing any one approach, even when it is rooted ir 
common sense. Because [we] know all too well that practices such as 
grade retention and suspension also flourish because they "make sense/ 
persisting despite research that indicates their ineffectiveness in improv 
ing the achievement or behavior of vulnerable students, [we] are alsc 
aware that common sense may not be the best guide to program effec 
tiveness. 

Educators and researchers have reexamined assumptions regar 
dropout prevention. The current consensus is that dropout 
vention needs to begin at least by middle school and, idealb 
elementary school or even preschool (see Higgins and Mue 
1988), but the empirical basis for such judgments is not firm (Ra 
and Campbell, 1987; Rohwer, 1971; Zigler and Berman, 1983 
second point of consensus is that effective dropout prevei] 
does not occur through categorical or add-on services, but thr( 
the use of schoolwide alternatives to tracking, grade reten 
suspension, and expulsion (see Massachusetts Advocacy Ce 
and Center for Early Adolescence, 1988). Indeed, the stratej 
preventing dropouts by improving schools has become a prac 
necessity: with an estimated one-fourth of all urban schools 
ing dropout rates around 50 percent, it is no longer feasih 
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vide individualized service, and decisions for targeting those 
st in need become almost arbitrary. 

According to this new consensus, a primary aim of dropout 
vention programs should be to implement schoolwide prac- 
is that will reduce students' alienation from the educational 
cess and facilitate their interest in the learning process (Wehlage 
il., 1989). Some studies suggest that the choice to leave school 
:ied to the perceived need to move quickly into adult status, 
er poor grades, the most frequently cited reasons for withdraw- 
from school are that "school is not for [me]/' or because stu- 
Lts want to seek and obtain employment or become a parent 
ant Foundation, 1988; Bishop, 1989). Staying in school is even 
re difficult for minority adolescents who must overcome peer 
ssures not to excel, and overt or subtle messages communi- 
ed by the school curriculum and teachers that excellence is 
: expected (Felice, 1981; Fordham and Ogbu, 1986; Pine and 
Hard, 1990). Until schools address these perceptions and re- 
:e alienation, it is unlikely that dropout prevention programs 
1 be effective, or that high-risk students will be motivated to 
n (Hamilton, 1990:123): 

Noncollege youth have solid grounds for skepticism. Many of them have 
been "exposed to" the same subject matter year after year for five or six 
years by the time they get to high school. While their more academically 
able classmates encounter some new material and are challenged by added 
depth, those in the lower tracks receive a blandly repetitious curriculum 
of "basic and applied" subjects. . . . School-weary American youth be¬ 
come dropouts or remain in school unwillingly and unproductively, psy¬ 
chological dropouts who waste their own time and that of their teachers. 
Moreover, most high school students have direct evidence to dispute 
their teachers' claims that learning lessons in school will pay off in the 
labor market. They are already working [in the secondary labor market]. 

. . . Many of their older friends, siblings, and workmates are working in 
the secondary labor market, further obscuring from their view the kinds 
of career jobs that require academic knowledge. 


CONCLUSIONS 

Because of class and residential stratification, students from 
Dr families usually receive their education in the poorest schools, 
ese schools have fewer financial and material resources, and 
ly are often unable to retain the most skilled administrators 
d teachers. Student achievement levels in these schools are 
;nificantly lower on virtually all measures than for students in 
Durban schools. 

raditional educational practices negatively affect the school- 


ing of low-achieving students. Historically, schools have address* 
the diversity of student achievement by tracking students in¬ 
homogeneous ability groups and by retaining students who fa 
courses because of poor attendance, grades, or test scores. The: 
practices have not demonstrated the expected benefits for lo\ 
achieving adolescents, and a range of studies show negative ac 
demic and social consequences, such as exacerbating existing ac 
demic or behavioral problems. 

Compensatory education funds from federal and state sourc 
are targeted toward disadvantaged and low-achieving students, b 
they have shown limited success, particularly among older ad 
lescents. Dropout prevention programs for older adolescents a 
less effective when implemented as remedial or vocational ad 
ons to the regular curriculum. It has become apparent that tl 
roots of poor achievement lie not only in the condition of pover 
or in individual differences, but also in the use of instruction 
practices such as tracking and grade retention, and the general 
lower achievement expectations for adolescents in concentrat 
poverty schools. 

Alternatives do exist, and a research base is gradually develo 
ing to identify promising approaches. However, there are fe 
clear solutions to the problem of how to teach students who lai 
prerequisite knowledge in courses such as mathematics. Chapt 
10 describes some of the approaches that appear promising. T' 
application of these alternative approaches is, however, very lii 
ited. Consensus is building regarding the changes that are need 
in Chapter 1 ; however, these are likely to be difficult to achie 
politically. 
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A 

jljl bout one-half of high school grad¬ 
uates in the United States do not go on to college, and of those 
who do, less than 25 percent obtain 4-year degrees. Yet the array 
of programs and services available to college-bound students com¬ 
pletely overshadows those available to non-college-bound students. 
Students planning to attend college receive comprehensive aca¬ 
demic offerings that are linked to college requirements,- counsel¬ 
ing is available to help them make decisions and to see the con¬ 
nection between academic achievement and college acceptance,- 
once accepted into college, financial assistance is often available; 
and most institutions offer a variety of orientation services to 
help adolescents adjust to their new life. 

For the larger number of adolescents who do not attend or fin¬ 
ish college, however, assistance is far more limited. While in 
school, students are often tracked into low-quality classes that 
provide little stimulus and few academic benefits. In most schools, 
vocational education is the only specialized program offering for 
students who do not intend to go to college, and most schools 
have few services to help these adolescents obtain suitable em¬ 
ployment. For example, the job placement function takes less of 
school counselors 7 time than any other major job duty (Chapman 
and Katz, 1981; Grant Foundation, 1988b). 

After school, there is no institutional bridge or system to help 
noncollege youth make the transition from school to work—un¬ 
like most other industrialized countries. As discussed below, the 



Job Training and Partnership Act (JTPA) constitutes the most or¬ 
ganized "system" for school-to-work transitions. Unfortunately, 
JTPA is quite small relative to the need it addresses, and its con¬ 
tribution is severely limited in terms of financial resources, scope, 
and program approach. Indeed, from the end of compulsory edu¬ 
cation at age 16 through the age of 24, the federal government 
invests less than one-half as much—perhaps as little as one-sev¬ 
enth—in the education and training of each noncollege youth as it 
does for each college youth (U.S. General Accounting Office, 1990b; 
Grant Foundation, 1988b). 

After a brief overview of the status of youth after high school, 
this chapter focuses on the two major government-supported pro¬ 
grams for helping adolescents make the transition into the labor 
market: vocational education in the schools and the employment 
and training programs funded under JTPA and demonstrations programs 
supported by foundations. We do not consider other programs 
that might be included within the "transition system," such as 
community-based youth organizations, proprietary schools, com¬ 
munity colleges, the military, or the juvenile justice system. For 
most adolescents not moving into college, the primary transitional 
opportunities lie in vocational education in the secondary school 
and in employment and training programs. 1 


THE DIFFICULT TRANSITION TO THE LABOR MARKET: 

LACK OF A SYSTEM 

Providing an accurate picture of what happens to young people 
in the school-to-work transition is enormously difficult because 
the sorting-out process involves myriad decision paths, and there 
are no surveys to track those who drop out of school. The most 
comprehensive analysis of postsecondary experiences is a 1991 
RAND study, After High School, Then Whatt (Haggstrom et al., 
1991), which merged a number of survey data bases to construct a 
comprehensive picture of the high school graduating classes of 
1980 and 1982. Overall, the high school graduation rate has con¬ 
sistently run at less than 75 percent of the 17-year-olds since the 


1 The Committee on Postsecondary Education and Training for the Workplace at 
the National Research Council is completing a comprehensive study of federal 
programs that provide training for individuals beyond high school age who seek 
jobs that do not require a 4-year college degree. Its report is expected to be published 
in fall 1993. 
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mid-1970s, although some dropouts subsequently obtain GED (general 
equivalency diploma) degrees, and many later pursue training in 
community colleges and vocational-technical schools. Initially, 
however, a large number flounder and are not employed in the 
legitimate economy: in 1982, the unemployment rates for recent 
high school dropouts were 28.1 percent for males and 21.5 percent 
for females (Haggstrom et al., 1991). 

Table 7-1 shows the main activity of 1980 high school gradu¬ 
ates in the October following their graduation: overall, 14.6 per¬ 
cent are not employed or in education or training programs. Among 
minority youth, however, a much higher percentage fail to make 
immediate connections, 28.8 percent for blacks. The sorting-out 
process continues over the next 5 years as some students drop out 
of college or training programs, others enter 2- or 4-year colleges, 
and still others leave the jobs they started immediately following 
graduation and seek training for specific fields of employment. 
As the RAND study noted (Haggstrom et al., 1991:52): 

. . . many if not most high school seniors have only vague notions as to 
where they are headed and how they will get there . . . lacking clear cut 
objectives and being subject to myriad factors that can deflect them from 
their pursuits, many will experience numerous diversions and setbacks 
before they find their niches in the adult world. 

Left to themselves, then, many high school graduates flounder 
in the labor market, either jobless or obtaining jobs with low 
wages and little opportunity for advancement. These difficulties 
are illustrated by the labor market "inactivity rates" of young 
people—the percentage of the population that is not employed, 
serving in the military, or enrolled in school (employment-to- 
population ratios). High inactivity rates begin immediately after 
high school: a recent study showed that after graduation, 19.5 
percent of blacks, 14.3 percent of Hispanics, and 9.2 percent of 
whites were not working or in school; 2 years later, 50 percent of 
blacks, 42 percent of Hispanics, and 32 percent of whites who had 
been inactive remained inactive (Fernandez, 1990). 

And for those who do make it into the labor market, a com¬ 
pounding problem is that full-time employment seems harder to 
obtain. As shown in Table 7-2, 72 percent of all young adult 
males not enrolled in school were working full time in 1968; by 
1988, only about 50 percent of all eligible male workers had full¬ 
time employment. Similar declines are witnessed for young women. 
For young blacks and Hispanics, both male and female, it is even 
harder to find full-time employment. And for young adults who 
have failed to graduate from high school, the opportunities for 
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table 7-2 Employment-to-Population 
Ratios of High School Graduates (aged 16- 
24) Not Enrolled in College, 1968-1986 


Year 

Males 

Females 

1968 

72.1 

57.0 

1974 

69.6 

47.6 

1986 

48.9 

41.9 

1988 

52.4 

33.8 

Black 

37.6 

20.3 

Hispanic 

47.5 

26.6 

White 

56.9 

38.9 


NOTE: Employment is full time. 


SOURCE: Calculated from data presented in Grant 
Foundation (1988a); Sum and Fogg (1991). 


full-time work are extremely limited (Holzer, 1991; see also Chapter 
2). Adolescents from low-income families face the most difficul¬ 
ties. They are the least likely to attend college, and they also fare 
substantially worse on all measures of employment success than 
do their peers from more affluent families. For those under 20, 
being raised in a low-income family is the strongest predictor of 
labor market inactivity (Sum and Fogg, 1991). 

The United States differs from most other industrialized coun¬ 
tries in its reliance on market forces to effect the transition of 
young people from school to work. This does not mean that the 
United States does not have a range of programs. For example, 
vocational education courses are provided in most secondary schools. 
Nonprofit training organizations under JTPA and Aid to Families 
with Dependent Children (AFDC) offer a range of employment 
and training programs for students who are performing poorly in 
school and for dropouts who have not obtained steady employ¬ 
ment. Employment and training services are also offered to out- 
of-school youth through the Carl Perkins Vocational Education 
Act, the National Community Service Act, and the McKinney Act 
for homeless families. Some nonprofit community-based programs 
also provide employment and training. With age, other opportu¬ 
nities become available: many young people, usually older than 
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24, receive employment-related training through technical insti¬ 
tutions, community colleges, and proprietary schools. 

However, it is difficult to consider this range of programs a 
"system/ 7 and the various programs are not well tailored to the 
needs of adolescents and young adults. Youth provisions in the 
Perkins Act (vocational education] and JTPA (as proposed in cur¬ 
rent legislative amendments] generally reflect "add-ons" to poli¬ 
cies for adults, rather than efforts to target young people for spe¬ 
cialized service, as is the case in most European countries (Hahn, 
1992). There are few structural links among the various pro¬ 
grams,- in fact, there are strong policy disincentives to such pro¬ 
gram collaborations (Lerman and Pouncy, 1990; Grubb et al., 1990). 
And also, in contrast to other industrialized countries, the school- 
to-work transition system that does exist in the United States 
currently acts almost exclusively on the supply side of the labor 
market equation. This has not always been the case: for ex¬ 
ample, as recently as 1979 an estimated 40 percent of all jobs held 
by black teenagers were generated by employment and training 
programs (Betsey et al., 1985). 

In the absence of federal policy guidance, there have been a 
number of state and local efforts to create school-to-work transi¬ 
tion systems with an integrated array of services for young people. 
School and work linkages have been established through coopera¬ 
tive education, apprenticeship, and other work-based learning programs 
(see Chapter 10). However, only an estimated 3 to 8 percent of all 
high school students are enrolled in such programs (Grant Foun¬ 
dation, 1988a; U.S. General Accounting Office, 1991). There are 
also a small number of multisite research and demonstration pro¬ 
grams—typically funded by foundations—that seek to involve both 
public and private agencies to provide options for low-achieving 
students and dropouts to move into the labor market. 

VOCATIONAL EDUCATION 

Traditionally, helping adolescents make the transition into the 
labor market has not been an explicit part of the mission of public 
schools in the United States (Grant Foundation, 1988b; Bishop, 
1989). As a result, vocational education remains isolated from 
both academic instruction and the labor market, and vocational 
education is seen as having little value among school administra¬ 
tors and teachers, many of whom argue that vocational education 
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and its administrators, teachers, and students have become iso¬ 
lated from the mainstream of secondary education, and that re¬ 
cent reforms have done little to reduce this isolation (Wirt, 1991; 
Gray, 1991; Rosenstock, 1991). And while private employers have 
increasingly established ties with schools, formal school-to-work 
transition programs continue to be the exception (Hamilton, 1990). 

An estimated 97 percent of all students take at least one voca¬ 
tional class (often typing) during their high school careers (Wirt, 
1991). This level of participation is declining, however, and in 
many comprehensive high schools, vocational offerings have dwindled 
to typing and other business-oriented classes, home economics, 
agriculture (in rural schools), and an assortment of courses in 
industrial arts or technology (Gray, 1991; Strickland et al., 1989). 
Increasingly, comprehensive high schools are unable to offer a 
coherent or progressive sequence of courses in many occupational 
areas. At least one-half of the students who take vocational courses 
do so unsystematically, whether by choice or lack of opportunity, 
and consequently fail to acquire vocationally useful training (Grubb 
et al., 1991; Hamilton, 1990). In contrast, a small number of 
specialized schools—such as vocational high schools (usually in 
metropolitan areas) and area vocational centers (usually in rural 
areas)—provide excellent vocational training and a more varied 
curriculum (Weisberg, 1983). 

Within this context, inequalities in program quality exist be¬ 
tween poor and affluent schools. Although federal law targets 
funds to economically depressed areas, such efforts appear insuffi¬ 
cient and have shown mixed success. Analyses indicate that pro¬ 
grams in schools with high concentrations of low-income and low- 
achieving students are of significantly poorer quality than programs 
in other schools (Hayward and Wirt, 1989; Anderson, 1982; Oakes, 
1986a,b). Specifically, poor schools (those that ranked in the bot¬ 
tom quartile of average family income and academic ability of the 
students) were 40 percent less likely than schools in the top quartile 
to be able to send students to a vocational high school or area 
vocational center; poor schools offered vocational education in 
one-third fewer program areas; and poor schools offered less than 
half the number of advanced courses in a sequence of two or more 
occupationally specific courses. 

There has been extensive debate as to whether vocational edu¬ 
cation serves a class-sorting function. There are some data indi¬ 
cating that students who take more vocational education classes 
are those who have been perceived historically as being destined 
for nonprofessional work, particularly women and students from 



minority families and families of blue-collar workers (those with 
semi-skilled or unskilled jobs); others point out, however, that 
high-achieving students also take vocational education courses 
(Powell et al., 1985; Wirt, 1991; Oakes, 1986a ; Crowley et al., 
1983). It is clear, however, that the sorting occurs within voca¬ 
tional education programs. Specifically, low-achieving students 
and students from blue-collar families, as well as women and 
minorities, are more likely to be placed in vocational programs 
that are deemed to be of low quality or to have little potential for 
future employment, and less likely to be placed in those programs 
that are deemed to be directly applicable to students' successful 
transition to the labor market. For example, high-achieving males 
are five times more likely than low-achieving males to earn cred¬ 
its in technical and communication courses, an important finding 
given the current emphasis on training for high-technology fields. 
Indeed, the consistent finding that young women are most likely 
to benefit from vocational training is due in part to their 
overrepresentation in business and office-oriented training (Bishop, 
1989; Wirt, 1991; Hoachlander et al., 1992; Hayward and Wirt, 
1989). 


Effects on Occupational Success 

If vocational education had benefits comparable to the regular 
curriculum, concerns over sorting might be lessened. Unfortu¬ 
nately, vocational education has at best mixed effects on occupa¬ 
tional success. There is abundant evidence that the vocational 
education system has been only marginally successful in helping 
its students make the transition from schooling to work. For 
example, when vocational education graduates are placed in jobs 
for which they have related training, their earnings are signifi¬ 
cantly higher than would otherwise be expected on the basis of 
compensation for the investment costs (e.g., tuition, foregone wages) 
of the specialized training. Unfortunately, however, in too many 
vocational education programs, there is only a tenuous connec¬ 
tion between training and placement (Bishop, 1989), and after these 
programs, there is no increase in earnings to offset the cost of 
training, and few participants find employment appropriate to their 
training. Finally, vocational students seldom accrue long-term 
benefits in comparison with other students, in terms of income, 
employment, or job status (Meyer, 1981; Campbell and Basinger, 
1985; Wirt et al., 1989; Hamilton, 1990; Grubb and Lazerson, 1975; 
Gray, 1991). 


There are many reasons for this pattern of findings. First, self¬ 
lection contributes to this lack of effectiveness. Many students_ 

:rhaps one-half of those enrolled in vocational programs—have 
) intention of entering the vocation for which they are ostensi- 
y being trained. Others enter vocational classes because they 
id them more congenial than academic classes or because they 
lieve that the knowledge and skills being taught are more appli- 
ble to the "real world" than those taught in their other courses 
laus, 1986). In brief, vocational education provides a comfort- 
le place, and an alternative, for students who do not do well in 
ademic classes; but it is career preparation only for a small 
inority of them (Berryman, 1982; Hamilton, 1990). 

Another reason for the lack of payoff is that vocational educa- 
m is often a haphazard array of courses that are not conceptu- 
y or programmatically linked. Yet research suggests that a 
dl-planned vocational program can have positive benefits for 
rticipants: students who take a coherent series of courses in a 
igle specialty demonstrated somewhat higher rates of employ- 
mt and earnings than graduates of the general track, and stu¬ 
nts who were able to find jobs specifically related to their train¬ 
er had higher labor force participation, lower unemployment, 
d higher earnings than comparable graduates of the general track 
mpbell et al., 1981). 

Finally, employers often do not want to risk hiring recent graduates 
a loose job market, especially given the reputation of voca- 
mal education courses (Reisner and Balasubramaniam, 1989). If 
icing students in related employment is the goal of vocational 
ucation, then cooperative education (a model in which students 
rn academic credit for working with employers) is the most 
ective means (U.S. General Accounting Office, 1990b). The 
ison for its success appears to be that employers are more likely 
make an employment commitment if they can "try out" stu¬ 
nts in a training capacity (Hamilton, 1990). 

Effects on School Achievement and Attainment 

The notion that vocational education may serve as a mecha- 
;m for imparting basic and higher-order academic skills has re¬ 
ived little research attention. The most sophisticated study, 
tng longitudinal data from the High School and Beyond project, 
■imined the achievement scores of males during 3 years of high 
100 I (Ekstrom et al., 1986). Controlling for individual differ- 
ccs, it found that students in academic courses gained 0.13 of a 


standard deviation over 3 years, but that those in vocational cour; 
gained 0.03 standard deviation. This small but statistically s 
nificant difference indicates that vocational courses, in genet 
have little effect on academic achievement. 

In contrast, vocational programs that are specifically desigr 
to enhance achievement may have greater potential. One stm 
for example, found that vocational students who continue to ts 
demanding academic courses, and whose vocational courses a 
include substantive academic content, gain in basic skills a 
rate comparable to that of academic students (Kang and Bish 
1988). Similarly, data from the National Assessment of Vo 
tional Education reveal that students who took "mathemati 
related" vocational education courses (e.g., electronics, drafti 
accounting, agricultural science) showed achievement gains cc 
parable to those of students in traditional mathematics cours 
while vocational students in "non-mathematics-related" clas 
showed no gains (Meyer, 1989). And even this finding is narrc 
the effects on student learning were only for work-bound stude 
and not for college-bound students, suggesting that the contenl 
the courses is pitched at a low level or that other factors are 
work (Wirt, 1991). Furthermore, "mathematics-related" cour 
account for less than 20 percent of the vocational curriculum. 

Vocational education does appear to reduce dropout rates, 
though vocational students are still more likely to leave sch 
before graduation than are college preparatory or general tr, 
students. This finding seems to result from the "dumping groui 
phenomenon: potential dropouts often transfer into vocatio 
education as a last resort, and many students who stay in sch 
do so because of their vocational courses (Grant Foundation, 198 
Yet vocational education does little to motivate students to prog] 
to higher education. Students who concentrate on vocational couj 
have lower educational aspirations than general students, but, e 
after controlling for initial differences, they are less likely to 
roll in postsecondary education, and when they do, they are m 
likely to enroll in technical schools than in 4-year colleges (Mert< 
1983). 

The "tech prep" approach represents a promising new deve] 
ment in bridging high school vocational training and commui 
college education. As defined by Hoerner (1991:2): 

[Tech prep is an] articulated educational program of two years of high 
school and two years of post-secondary preparation which includes a common 
core of math, science, communications, and technologies designed to 
lead to an associate degree or certification in a specific career field. 
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The distinctive features of tech prep include not only a well- 
defined or articulated educational program, but a stress on the 
importance of applied academics (Hull and Parnell, 1991). Math, 
science, communications, and social studies are stressed as the 
foundation for study of more technical courses, and competency- 
based curriculums provide students with skills that support work¬ 
ing during school if needed. An important element of tech prep 
programs is a carefully constructed interface between high schools 
and community colleges. 

Although they show promising early results, innovations such 
as tech prep have not yet been widely implemented or evaluated. 
For the currently implemented vocational education programs that 
have been evaluated, the data clearly indicate little impact on 
students' occupation or academic success. 

EMPLOYMENT AND TRAINING PROGRAMS 

There have been four fundamental shifts in employment policy 
for youth over the past 20 years. In 1973, the Comprehensive 
Employment and Training Act (CETA) emphasized the creation of 
subsidized jobs in the public sector. The assumption was that if 
youth had supervised employment for a sufficient period of time, 
they would then be able to gain a foothold in the labor market. 
By 1977, disillusioned with the administration of CETA and its 
effectiveness, Congress amended CETA with the Youth Employ¬ 
ment Demonstration Program Act (YEDPA). YEDPA had two pri¬ 
mary, but occasionally, conflicting objectives: (1) to build service 
delivery infrastructure to meet the needs of large numbers of youth 
(the peak of the baby boom swell for teenagers was fast approach¬ 
ing in the early 1980s); and (2) to support a knowledge develop¬ 
ment process of research and demonstration projects to learn what 
works for youth. A wide range of initiatives retained the funda¬ 
mental CETA principles—specifically, that work experience was 
the most effective "second-chance" opportunity—but also recog¬ 
nized that such work needed to be supplemented or preceded by 
occupational skills training or labor-market-preparation courses. 

In 1983, before evaluations of YEDPA were completed, a new 
Job Training Partnership Act (JTPA) placed special emphasis on 
placing people into private-sector jobs, containing costs, and as¬ 
suring program accountability. Programmatically, there was also 
a significant shift away from serving the most disadvantaged youth: 
by 1985, less than 30 percent of participants were high school 
dropouts. The programs became shorter, with a strong emphasis 



on job search and job placement services; previous emphasis on 
job experience was all but eliminated, and the emphasis on skills 
training was reduced. 

Programs offered to youth by local service delivery areas and 
their Private Industry Councils with funding from and under the 
auspices of JTPA are the successors to the YEDPA-and CETA- 
supported programs of the 1970s. Out-of-school youths make up 
about 23 percent of the national JTPA population, and in-school 
youths account for the remaining 22 percent. JTPA programs are 
offered across the country, but funding is sufficient to serve only 
a small percentage of eligible disadvantaged youth. Although lo¬ 
cal delivery agents do not have to offer special programming for 
youth, they are subject to different performance standards than 
those governing programs for adults. In addition to placement, 
programs for youth are also rewarded if participants achieve cer¬ 
tain competencies in the world of work, or a particular academic 
goal, such as obtaining a GED. In contrast to the three field 
demonstration projects described below, the average program of¬ 
fered under JTPA is more likely to be short in duration, to serve a 
less disadvantaged population, and to be less comprehensive in 
the range of support and education and training services offered. 

Currently there are three programs within JTPA. Subsidized 
summer employment and training, the largest program, serves about 
700,000 adolescents each year. The basic JTPA program (Title 
IIA) annually serves approximately 324,000 youths aged 14 to 17, 
or about 5 percent of the eligible low-income youth population. 
These varied programs emphasize job placement and work readi¬ 
ness skills. They last, on average, about 12 weeks, and 63 percent 
of the students in them are enrolled in school. The third program 
is the Job Corps, primarily a residential program, which serves 
about 70,000 adolescents each year,- approximately 85 percent of 
participants are school dropouts. These programs provide inten¬ 
sive, long-term job training and remedial education, as well as 
health care, counseling, and job placement assistance. 

Just as vocational education remains largely independent of aca¬ 
demic instruction, so employment and training programs, under 
JTPA, are largely independent of the workplace. Employer subsi¬ 
dies and participant stipends for work experience programs have 
largely been eliminated, for example, and the average length of 
training was shortened from 26 weeks under CETA to approxi¬ 
mately 12 weeks under JTPA. And because program performance 
is measured by short-term placement rates, program services ap¬ 
pear to be predominantly geared to a limited set of occupations 
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that can be easily filled by enrollees, such as food services, build¬ 
ing services, and the like (U.S. General Accounting Office, 1990b). 
As a further consequence, JTPA has moved away from serving the 
youth at greatest risk of failure in the job market—dropouts and 
unemployed young adults who have been unable to find a niche in 
the labor market. More than three-quarters of youth served by 
JTPA are still in school or are high school graduates (Public/Pri¬ 
vate Ventures, 1987a ; U.S. General Accounting Office, 1990a). 

The most recent shift is still going on. A number of large 
demonstration programs have aimed at serving specific popula¬ 
tions of highly disadvantaged youth. These initiatives, supported 
largely by private foundations, are under the rubric of "second- 
chance" programs. The strongest commonalities across the pro¬ 
grams is their emphasis on imparting basic academic and prob¬ 
lem-solving skills to participants and the belief that social support 
services are also necessary before disadvantaged youth can sustain 
meaningful employment. 

Despite all these changes, however, the employment and train¬ 
ing component of the transitional "system" remains quite small. 
Current allocations for youth programs are about $700 million; in 
1989, JTPA served about 1.1 million adolescents. Even during the 
late 1970s, federal spending for all employment and training pro¬ 
grams reached only $2 billion annually (U.S. General Accounting 
Office, 1990a). 


Program Effectiveness 

There have been two waves of research on the net effects of 
employment and training programs, the first during the 1977-1981 
YEDPA era and the second on JTPA and the "second-chance" or 
post-YEDPA demonstrations. One of the strongest conclusions to 
be drawn from the first wave, unfortunately, is that the research 
had serious methodological flaws. Of the many evaluations con¬ 
ducted during the YEDPA years, for example, the National Re¬ 
search Council found only 14 with sufficient validity to draw 
conclusions on program outcomes (Betsey et al., 1985). In addi¬ 
tion, the outcome variables examined were limited, with an al¬ 
most exclusive focus on employment or earnings, with little as¬ 
sessment of other psychosocial, problem-solving, or academic benefits. 
Few of the evaluations assessed implementation or treatment in¬ 
tegrity. To a large extent, the post-YEDPA demonstrations have 
addressed these limitations. 

Despite recent improvements in methodology, the major con- 
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elusion from evaluations is that researchers have been unable to 
document consistent net effects among participants in employ¬ 
ment and training programs. This conclusion holds for the YEDPA 
studies and the demonstration projects. Overall, across all evalu¬ 
ations, employment and training programs are more likely to pro¬ 
duce neutral or positive net effects for women than for men. In 
contrast, young men are sometimes found to have diminished 
employment benefits as measured during short follow-up periods 
of less than 2 years (Betsey et al., 1985; Hahn, 1992; Cave and 
Doolittle, 1991). However, a recent evaluation showed modest 
gains for men under certain circumstances (Cave et al., 1993b). 
Many plausible explanations have been offered for the poor per¬ 
formance of employment and training programs, including the fol¬ 
lowing: 

• There are relatively few high-paying jobs for program gradu¬ 
ates to move into, especially for students who have performed 
poorly in school. 

• Most employment and training programs have been of short 
duration or of limited quality; hence, there may be little reason to 
expect positive effects. 

• Program operators have had to respond to many shifts in 
regulations, accountability, and targeting procedures over the past 
two decades, which has made it difficult to establish and main¬ 
tain high-quality programs. 

• For disadvantaged minority males, especially, JTPA partici¬ 
pation may not be a sufficient "credential" to encourage employ¬ 
ers already hesitant to hire such young people. 

• Many programs have high dropout rates, and both partici¬ 
pants and controls enter the labor force before the program is 
completed. 

• In the evaluations, the design of randomized field experi¬ 
ments included in the "treatment" group not only those who ac¬ 
tually received the program intervention, but also those who were 
assigned to participate but never did. Conversely, those in the 
"control" group often received services from other sources, such 
as schools, tutoring programs, or a community-based organiza¬ 
tions. 


Studies of YEDPA Piogiams 

The National Research Council concluded that the lack of reli¬ 
able findings on the YEDPA programs precluded generalizable con¬ 
clusions (Betsey et al., 1985). In two of the four major program 
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areas reviewed—labor market preparation and job training assis¬ 
tance—very little could be concluded at all. Labor market prepa¬ 
ration programs had positive effects for out-of-school youth for up 
to 8 months, but there were no reliable data on long-term effects. 
No conclusions could be drawn for in-school youth. Job training 
assistance programs for in-school and out-of-school youth were 
effective in increasing employment for up to 1 year, but such 
effects steadily dissipated over time and did not exist at all 2 
years later. 

Results were somewhat stronger for two of the most visible and 
innovative YEDPA demonstrations: the temporary (subsidized) 
jobs programs and the Job Corps. The most adequate data on 
temporary jobs programs come from the Supported Work Project 
(SWPJ and the Youth Incentive Entitlement Project (YIEP). These 
large demonstrations—YIEP alone served approximately 76,000 youth— 
were designed to test the premise that work experience was the 
best second chance. SWP offered temporary, transitional 12- to 
18-month employment opportunities to low-income school drop¬ 
outs with little prior work experience, while YIEP served both in- 
and out-of-school disadvantaged youth. In addition to providing 
subsidized part-time employment during the school year, YIEP 
required that participants stay in school or return to school in 
order to stay in the program. Reliable findings included the fol¬ 
lowing: 

• SWP was successful in providing temporary, subsidized jobs 
to out-of-school youth. However, there was no evidence of long¬ 
term gains in permanent employment or earnings or in reduction 
of crime, alcohol, or drug use between the experimental and con¬ 
trol groups (Manpower Demonstration Research Corporation, 1980). 

• YIEP's saturation employment offer in participating cities was 
successful in increasing the employment and earnings of youth— 
indeed, employment rates doubled for some groups of youth, and 
the effects were of sufficient magnitude to eliminate racial differ¬ 
ences in employment levels. YIEP also had modest success in 
attracting dropouts back to school and in retaining low-income 
students in high school. However, the program did not increase 
the likelihood of high school graduation. Because the postprogram 
follow-up period was short and because a comparison site design 
was used and differences between the comparison cities grew over 
time, long-term employment benefits could not be adequately as¬ 
sessed (Gueron, 1984; Betsey et al., 1985; deLone, 1991). 

• High proportions of participating adolescents remained in their 
jobs throughout the demonstration. This led one analyst to see 
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1984). 

Job Corps was the most comprehensive program offered during 
the YEDPA years. Job Corps began in the mid-1960s and was 
continued under YEDPA. Rather than focusing on work experi¬ 
ence, Job Corps emphasized basic skills training, supportive ser¬ 
vices, occupational training, and job placement services for highly 
disadvantaged youth. Two models were implemented: (1) a resi¬ 
dential program for out-of-school youth, reflecting the belief that 
youth needed a sustained period of time removed from high-risk 
settings; and (2) a nonresidential program offering similar services 
to in-school youth. 

Of all the YEDPA programs, Job Corps showed the most power¬ 
ful positive effects for one group (Betsey et al., 1985). For those in 
the residential program, increased earnings and improved social 
behavior were found in a 4-year follow-up (Mallar et al., 1982). 
Overall, those who maintained consistent participation in the year¬ 
long program showed the most favorable employment outcomes. 
In contrast, in-school youth (those in the nonresidential program) 
did not appear to benefit, although for some research questions 
the data were not reliable (Betsey et al., 1985). These residential- 
nonresidential differences were generally replicated in a closer 
examination of different Job Corps models, although the analysis 
also pointed out that this element represents only one of many 
factors that ultimately determine the effectiveness of Job Corps 
Programs (Public/Private Ventures, 1987b). 

A review by Public/Private Ventures (1987a) concluded that findings 
from YEDPA offer a somewhat unreliable mixture of assertions 
and of positive and negative findings. Nevertheless, a number of 
lessons can be learned by integrating the findings of the impact 
studies with the insights gained across many YEDPA evaluations, 
including some that did not meet the methodological standards of 
the National Research Council study (Hahn and Lerman, 1984): 

• Young women are more likely than young men to benefit 
from employment and training programs, yet services too often 
direct women to a limited range of occupations. 

• Comprehensive residential programs appear to have the strongest 
effects among programs for which reliable data exist. 

• Single-purpose "categorical " programs (e.g., those that offer 
only subsidized employment or job training) are less effective than 
programs that offer a range of services. The only exceptions are 
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skills training and directed job search programs, which may also 
have short-term effects when implemented as categorical programs. 

• In almost all programs, short-term projects have only short¬ 
term effects, and short-term effects erode over time. Young people 
who spend more time in programs or employment settings are 
more likely to have sustained gains. 

In short, the data suggest that different combinations of work 
experience, skills training, academic remediation, and job place¬ 
ment are most likely to produce positive outcomes. Unfortu¬ 
nately, available data do little to identify the most favorable com¬ 
bination of program services, or the services that may work for 
in-school youth compared with out-of-school youth. 

JTPA 

The 18-month results from a Department of Labor commis¬ 
sioned evaluation of JTPA youth and adult programs was recently 
completed (Bloom et al., 1993). This study used a random assign¬ 
ment design in which youths who were eligible for JTPA were 
randomly assigned either to a program group to participate or to a 
control group that did not participate. Young people aged 16-21 
were classified into three service strategy subgroups: classroom 
training, on-the-job training and job search assistance, and other 
services. This classification was made before random assignment 
occurred. The program assignees and controls were then followed 
over time, information was collected on their employment and 
earnings and other relevant variables. Since the only difference 
between the two groups is that one participated in the program 
and one did not, differences in employment and earnings can be 
reliably attributed to the program's effect. Findings for out-of¬ 
school youth (in-school programs were not evaluated) are discour¬ 
aging 18 months following the point of random assignment. The 
program was judged to have little or no effect on young women (a 
statistically insignificant earnings loss of $-182, or -2.9 percent), 
and a large, statistically significant negative effect on the earn¬ 
ings of male youths. Almost all of the earnings loss for male 
youths is concentrated among youths who reported having been 
arrested at some point before assignment into the program. 

Interestingly, JTPA did have a statistically significant effect on 
attainment of a GED or a high school diploma—about 12 percent¬ 
age points among young women, and nearly 10 percentage points 
among young men. Thus, JTPA did increase the percentage of 
youths who obtained a credential, but these gains in educational 
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attainment did not translate into increased employment and ear 
ings within the first 18 months of follow-up. This lack of effe 
may have been because JTPA assignees incurred similar opport 
nity costs in foregone earnings as the JOBSTART enrollees expe 
enced (see below) while JOBSTART enrollees had immediate eamin; 
If this is the case / one might expect the JTPA enrollees to cat 
up to their control counterparts in later follow-up periods. Unh 
tunately, the quarter-by-quarter trend over the first 18 mont 
does not suggest such a pattern of large initial losses followed 
smaller and smaller losses as time proceeds. Instead/ the loss 
remain fairly constant across the quarters. 

Within the overall pattern, however, results for women are son 
what more encouraging, implying that they have a greater like 
hood of faring well in future quarters. This consistent differen 
for female youths in JTPA and in the JOBSTART demonstrati 
indicates substantial differences in program effectiveness for worn 
over men. This difference can be explained in part by the gem 
ally lower employment and earnings among female youths w 
were in the control group relative to male controls. In sho 
women are less likely to be in the labor market, so programs c 
make a difference simply by increasing their participation in t 
labor market. Men are more likely to work than women, b 
their employment is less stable and at low-paying jobs. For pi 
grams to succeed they must be able to get participants better jc 
and more stable jobs than they could have gotten on their own 
task employment and training programs have had a difficult j 
accomplishing, especially for youth. 


Post-YEDPA Field Demonstrations 

Another source of information comes from a series of po 
YEDPA demonstrations, initiated by foundations with modest g( 
ernment support. These demonstrations were targeted to speci 
high-risk populations, such as adolescent mothers, school drc 
outs who come from poor families, and unmarried males. In cc 
trast to most JTPA-supported programs, the foundation-support 
efforts also emphasize long-term interventions of at least 6 monk 
Furthermore, all of them seek to provide a range of academic a 
support services to participants. Work experience is used pur< 
as a complement to other services and, in general, skills traini 
is reserved for older participants. Most importantly, the stud 
used reliable random assignment research designs that follow be 
program group and control group members longitudinally. ] 
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except in a few cases, findings are not yet available. 

We discuss three programs—the Summer Training and Educa¬ 
tion Program (STEP), Career Beginnings, and JOBSTART—for which 
evaluation data are available. These demonstrations confirm a 
basic YEDPA conclusion: most interventions do not have power¬ 
ful effects on participants 7 employment and social behavior, espe¬ 
cially among young men. Indeed, one of the greatest challenges is 
to develop more effective strategies for ensuring that young men 
stay in programs for their duration. 

Both STEP and Career Beginnings offer a range of services to 
high school students, aiming first, to keep students in school, and 
second, to prepare them for a successful transition into the labor 
market or postsecondary schooling. STEP is designed for 14- and 
15-year-olds who are both poor and experiencing severe academic 
difficulty. Its goals are to reduce dropout rates, summer learning 
decay, and teenage pregnancy among these youth by offering a 
program of academic remediation, work experience, and life-skills 
instruction. Services are offered during two consecutive sum¬ 
mers, with limited support during the intervening school year. In 
1991, there were 100 STEP sites. 

Overall, in-program results to date have been moderately en¬ 
couraging, while postprogram effects have been very discouraging 
(see Public/Private Ventures, 1987c). Evaluations of nearly 5,000 
STEP participants found that they outperformed control group students 
in reading, math, and "fertility-related attitudes and knowledge" 
at the end of the first summer of programming, but the academic 
gains were not sustained during the intervening school year, and 
learning gains were less impressive during the second summer of 
participation. But the in-program gains did not translate into 
lasting postprogram effects. STEP had no significant longer term 
effect when program-eligible youths who were enrolled in STEP 
were compared with randomly assigned control group youths. 

Career Beginnings is a multisite program to serve high school 
juniors from low-income families with average grades. The 2-year 
intervention pairs students with adult mentors, who provide emo¬ 
tional support and advice and help the youth prepare for college 
or career. Students receive other services from college staff, such 
as career planning, tutoring, financial aid, family planning skills, 
and exposure to higher education environments. An evaluation 
using an experimental research design found positive but modest 
success in raising educational aspirations and increasing college 
entry rates relative to control groups (Cave and Quint, 1990). Whether 


reer beginnings (1/ sites) illustrate that programs can be succe 
fully replicated on a large scale. At the same time / the time £ 
energy needed to replicate a program./ even a successful one, c, 
not be discounted. Both evaluations found unevenness of p 
gram implementation from site to site. In the Career Beginnh 
evaluation/ sites rated "well implemented" produced better o 
comes that those rated "poorly implemented/" suggesting t! 
careful implementation is a critical aspect of overall program 
fectiveness (Hahn/ 1992). 

JOBSTART provided services to 17- to 21-year-old/ low-inco 
adolescents with a history of school failure. Operated in 13 sit 
JOBSTART was modeled after Job Corps and provided a range 
occupational and academic instruction in nonresidential settir 
in addition to job placement assistance and training-related s 
port services/ such as transportation and job training. Beca - 
JOBSTART involved investments of time and effort in educat 
and training, it also entailed opportunity costs in foregone e 
ployment and earnings. While program group members were j 
ticipating in JOBSTART's education and training initiatives, tf 
control group counterparts were more likely to obtain jobs. Th 
in the first year, earnings by those in the control group exceei 
the earnings of those in the program group by about $500 (wh 
was statistically significant). By the second year, the advant 
had declined to around $120. Beginning in the third year ; 
continuing through the end of the fourth follow-up year, JOBSTA 
enrollees were outearning those not enrolled by slightly more tl 
$420 a year (which was not statistically significant, but the ea 
ings trend over time follows a consistent and expected patte 
The opportunity costs for men were substantially higher than th 
for women, amounting to more than $800 in the first year 
men and nearly $400 in the second; for women the first year 1 
in earnings was around $250, and in the second year JOBSTA 
women were generally outearning controls. In addition, the ea 
ings of women in the program group began to catch up and m 
ahead of those of controls. Men, however, continued to lag 
hind until the third year. Even by the end of the fourth y 
while the trend was in the right direction, when cumulative ea 
ings over the 4-year period were compared for both program 
control groups, men were modest net losers, while women v 
generally gainers. 
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Three additional findings are of interest. First, the subgroup of 
sample members who dropped out of school for school-related 
reasons (such as academic failure) had statistically significant earn¬ 
ings gains for follow-up years three and four of about $660 per 
year. Second, males with a prior arrest record appeared to gain 
substantially as a result of participation in JOBSTART by about 
$1,100 in earnings in the third year (which was not significant) 
and by nearly $1,900 in the fourth year (which was statistically 
significant). Finally, one program site produced significant cumu¬ 
lative earnings gains for the entire 4-year period of around $6,700 
per enrollee. These subgroups and site-specific findings add sup¬ 
port to the overall conclusion that JOBSTART is helping high 
school dropouts improve their position. Moreover, although the 
overall results are not as positive as originally hoped, they indi¬ 
cate that JOBSTART services may work better for some groups 
than others and when delivered in a particular format and envi¬ 
ronment. These findings also suggest the importance of limiting 
the foregone earnings period, possibly by making the training as 
intensive and short as possible (Cave et al., 1993a). 

CONCLUSIONS 

The current transition system for non-college-bound youths does 
little to help adolescents and young adults enter the job market. 
It is fragmented, is small relative to need, and does little for those 
at the highest risk of failure. Furthermore, the foundations of the 
system—vocational education and employment and training—have 
only marginal positive effects on those who receive service. Clearly, 
these systems need fundamental reform. 

First and foremost, programs need to be reexamined in the light 
of what is known about labor market needs and about the pro¬ 
grams 7 effects in preparing young people for the modern workforce. 
Resources should be directed to the types of education and train¬ 
ing models that have shown results. Funding for higher education 
is regarded as a vital national economic investment, while sup¬ 
port for labor market transitions, particularly for youths most at 
risk of failing to make the school-to-work transition, is viewed as 
a social, rather than an economic, responsibility. This reflects a 
consistent and continuing belief that employment and training 
are private matters, best left to individuals and the marketplace. 
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sector of the labor market. Rather, supply-side policies aimed i 
changing the clients have dominated youth development policy. 

Vocational education and employment and training have move 
away from their immediate constituencies: vocational educatio 
maintains a high degree of isolation from academic schooling an 
the academic curriculum; employment and training programs ha\ 
moved away from serving high-risk youth—those out of the labc 
market. There is also little attention to systematic early inte 
vention. Vocational education programs do not offer a sequence 
series of courses throughout high school and only a minority < 
local JTPA jurisdictions serve 14- and 15-year-olds (U.S. Generi 
Accounting Office, 1990a). 

Both vocational education and employment and training pr< 
grams currently focus overwhelmingly on "employability." Th 
one-dimensional emphasis tends to slight human development fai 
tors in favor of employment-related ones. Only recently has the: 
been renewed recognition that young people in second-chance pr< 
grams need to build a range of competencies before achieving 
consistent degree of occupational success. Job training is nt 
sufficient, especially for the many youths who enter the labc 
market with a range of needs; but only a very small proportion < 
JTPA funds are directed towards remedial education or suppo 
services (Public/Private Ventures, 1987a). The in-program effec 
for STEP and YIEP on educational gains and employment increase 
respectively, and the moderately positive results from Career B 
ginnings and JOBSTART suggest some potential merit of mo: 
comprehensive programs than are usually offered in either voc 
tional education or JTPA. Findings on differences in performant 
by site and for potential target groups also suggest the need i 
undertake additional field demonstrations to refine understandii 
of both what works best for whom and how to improve progra: 
efficacy and thus the magnitude of the program effects. 
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Juvenile and Criminal Justice 


A 

jLjLmerica's juvenile and criminal 
justice systems assume major roles in the lives of increasing numbers 
of adolescents, especially the adolescent children of racial and 
ethnic minorities and the inner-city poor. Involvement with the 
justice system often compounds other institutional difficulties, 
including failure in school and in finding work. As a result, it 
frequently foreshadows adverse occupational, marital, and health- 
related outcomes as an adult, as well as continuing contact with 
the police and courts. 

The juvenile justice system that emerged early in this century 
included training and reform schools and other forms of institu¬ 
tionalization, but it also made frequent use of suspended sen¬ 
tences and probationary dispositions for the rehabilitation of de¬ 
linquents in the community. Now, however, the juvenile justice 
system has many of the adversarial and punitive characteristics of 
the adult criminal justice system (Krisberg et al., 1986). The 
Supreme Court's 1967 Gault decision, for example, extended the 
Fifth Amendment's protection against self-incrimination and the 
Sixth Amendment's right to counsel to delinquency proceedings. 
At the same time, many states shifted their delinquency statutes 
toward deterrence and away from treatment and rehabilitation 
and also provided for waiving juvenile cases to adult courts and 
for more punitive treatment by juvenile court judges. The divi¬ 
sion between juvenile and criminal courts became more perme¬ 
able, and the two systems became more alike. 
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Another important reform in juvenile justice in almost all ju- 
risdictions involves handling "status offenses" differently from j 

"juvenile crime." Status offenses are actions that are offenses j 

solely because of the age of the offender: running away from j 

home ; truancy, curfew violation, being a "person in need of super- j 

vision," being "incorrigible," etc. The Juvenile Justice and Delin- I 

quency Act of 1974 required that states receiving federal delin¬ 
quency prevention monies begin to divert and "deinstitutionalize" 
their status offenders. Overall, increasing numbers of young people 
pass directly or indirectly from the juvenile to the criminal jus¬ 
tice system, and the latter system also is populated disproportion- ’ 

ately by older teenagers and young adults. 

CRIME, MINORITIES, AND CONCENTRATED POVERTY 

An increasing number of adolescents engage in, and are arrested j 

for, violent crimes. In 1991, 130,000 arrests of youths ages 10 to 
17 were made for rape, robbery, homicide, or aggravated assault— 
an increase of 48 percent since 1986 (Annie E. Casey Foundation, 

1993). Minorities, especially blacks, are very disproportionately \ 

both the victims and the perpetrators of crime in the United States. 

The U.S. Department of Justice's annual National Crime Survey, j 

a nationwide residential survey of the general public about their , 

experiences as victims of crime, shows that blacks experience I 

rates of rape, aggravated assault, and armed robbery that are ap¬ 
proximately 25 percent higher than those for whites, rates of mo¬ 
tor vehicle theft that are about 70 percent higher, and rates of 
robbery victimization that are more than 150 percent higher. For 
much of the past half century, rates of black homicide deaths i 

have ranged from six to seven times those for whites (Hawkins, 

1986; Rose and McClain, 1990). 

The experience of crime is felt disproportionately by the young 
and the poor, less well-off socioeconomic segments of black com¬ 
munities. For example, children under 16 are victims of robbery 
at a rate of over 1,000 per 100,000 population, which is three 
times the rate for persons 65 or older (Gottfredson and Hindelang, 

1981). For many youths, victimization is a consequence of the 
risk of living in a highly criminal environment; for others, it is a 
consequence of direct participation in the criminal activities that 
prevail in this environment (Fagan et al., 1987). Victimization 
can sometime ead tn nf PT1 Hina* comp rvimp in minArifXT u oi rrVi _ 
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1983; Stafford, 1984). In this context, the line between victimiza¬ 
tion and offending can be unclear; the act itself is partly a reflec¬ 
tion and partly a cause of the youth's "diffuse aggression" (Blau 
and Blau, 1982). 

Even living in proximity to high-crime areas may increase the 
risk of victimization. Although poor blacks do suffer greatly, 
middle-class and near-poor blacks seem to suffer the greatest losses 
from crime victimization (Jaynes and Williams, 1989). Public opinion 
surveys indicate that many middle-class blacks believe that the 
police and courts fail to protect them from the growing problems 
of crime, and at the same time mistreat them in their encounters 
with justice officials. These perceptions have been reinforced by 
the Rodney King beating and similar encounters, but middle-class 
blacks have long complained of such harassment (see Russell, 1966). 
Research confirms that black Americans, especially those who 
have achieved positions of high status, share a pervasive percep¬ 
tion of injustice at the hands of the law enforcement system (Hagan 
and Albonetti, 1982). 

Blacks make up about 12 percent of the U.S. population and 
Hispanic Americans about 8 percent, but both groups are arrested 
for a higher proportion of serious crimes against persons. Blacks 
account for more than 40 percent of all homicides, forcible rapes, 
armed robberies, and aggravated assaults, and Hispanic Americans 
account for about 14 percent of these violent crimes against per¬ 
sons. For less serious property crimes, blacks account for a quar¬ 
ter to a third of all arsons, car thefts, burglaries, and larceny/ 
thefts (Harris, 1991); Hispanic Americans account for about 11 
percent of these property crimes. Like homicide, these crimes 
also peak in mid- to late adolescence. Young black males who 
experience education and employment problems are at exception¬ 
ally high risk of arrest, imprisonment, or criminal victimization 
(Freeman, 1991). Consider the following: 

• Homicide is the leading cause of death among black youth. 

• Overall, blacks account for one-third of all arrests and one- 
half of all incarcerations in the United States. 

• About one-fifth of all 16- to 34-year-old black males are under 
justice system supervision. 

• One-half of all black male school dropouts under age 25, and 
three-quarters of the dropouts who are between the ages of 25 and 
34, are under justice system supervision. 

• Three-quarters of all black prison inmates have less than 12 
years of schooling. 
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These facts confirm that delinquency, crime, and contacts with 
the juvenile and criminal justice systems are massive risk factors 
in the lives of poorly educated and economically disadvantaged 
black youth. Self-report studies confirm that black adolescents 
are far more likely to be involved in serious youth crime, particu¬ 
larly violent offenses involving theft (Hindelang et al., 1981; see 
also Elliot and Ageton, 1980). Research among prison inmates, 
most of whose past criminal involvement dates from their youth, 
reveals parallel racial differences (Petersilia, 1985). 

Scholarly efforts to explain these facts have focused on two 
possibilities. First, race-linked patterns of discrimination, segre¬ 
gation, and concentrated poverty may produce pervasive family 
and community disadvantages, as well as educational and em¬ 
ployment difficulties, that in turn cause high levels of delinquent 
and criminal behavior among young minority males. Second is 
the possibility that, at the hands of the juvenile and criminal 
justice systems, young black males are victims of prejudice and 
discrimination in the form of more frequent arrest, prosecution, 
and punishment for delinquent and criminal behavior. 

Both possibilities are plausible, and together they have pro¬ 
duced an additional important problem: a legacy of suspicion and 
distrust of the justice system. Some of this suspicion and distrust 
derives from the historical experience of slavery, lynching, and 
the discriminatory use of the death penalty by white juries (Sellin, 
1935; Wolfgang and Riedel, 1973). It also reflects patterns of law 
enforcement following Reconstruction, extending well into this 
century, in which the harsher punishment of blacks for crimes 
against whites legally perpetuated a caste system born in slavery 
(Sellin, 1976). 

Overall arrest rates increased markedly throughout the 1960s, 
1970s, and 1980s, and continue at high levels into the 1990s. One 
researcher has calculated that more than half of the increase in 
crime in 12 of the largest U.S. cities was linked to a rise in the 
proportion of blacks living in those cities (Chilton, 1986). Street 
crime and victimization are increasingly concentrated in urban 
"underclass" neighborhoods, in large part because of the concen¬ 
tration of poverty and joblessness in these predominantly poor 
and minority neighborhoods (see Chapter 4 ; Wilson, 1987). In a 
penetrating analysis of "American apartheid," Douglas Massey (1990) 
argues that racial segregation was the key factor responsible for 
the social transformation of many black communities in the 1970s. 
Using experimental simulations and regression models based on 
census tracts, Massey shows how a pernicious interaction between 
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rising poverty rates and high levels of segregation created a popu¬ 
lation often identified as the "underclass/' transforming low-in¬ 
come communities into places where welfare-dependent, female¬ 
headed families are the norm. When this occurs, patterns of formal 
and informal community control may be undermined, in turn pro¬ 
ducing high rates of crime and related problems. 

Racial segregation and related forms of discrimination may also 
find expression in forms of "diffuse aggression" and "hostility." 
Blau and Blau (1982:119) tested this thesis in a landmark study of 
violent crime in 125 of America's largest metropolitan areas. They 
began with the premise that "pronounced ethnic inequity in re¬ 
sources implies that there are great riches within view but not 
within reach of many people destined to live in poverty." They 
hypothesize that the result is "resentment, frustration, hopeless¬ 
ness, and alienation," producing a "sense of injustice, discontent, 
and distrust." This and subsequent research (Messner, 1989) re¬ 
veals that while inequality generally promotes criminal violence, 
racial inequities are especially productive of such violence. 

Ethnographic studies are especially persuasive in describing the 
ways in which concentrated poverty affects crime rates in minor¬ 
ity neighborhoods (Hagedorn, 1988; Anderson, 1991; Sullivan, 1989; 
Lehmann, 1991; Sanchez-fankowski, 1992). Recent accounts em¬ 
phasize the growth of the underground drug economy focused around 
gangs, which substitutes for and competes with the legitimate 
labor market in many minority low-income communities. Ander¬ 
son writes (1991:244): 

For many young men the drug economy is an employment agency super¬ 
imposed on the existing gang network. Young men who 'grew up' in the 
gang, but now are without clear opportunities, easily become involved; 
they fit themselves into its structure, manning its drug houses and sell¬ 
ing drugs on the street corners. 

These descriptions also depict the danger, anger, risks, and strains 
of poverty and crime in poor urban areas. For example, in There 
Are No Children Here, Kotlowitz (1991) follows the early teenage 
years of brothers Pharoah and Lafeyette Rivers, who live in a 
Chicago housing project where the prospects for escaping poverty 
and crime seem remote. The younger brother poignantly con¬ 
fides, "I worry about dying, dying at a young age, while you're 
little." Surveys indicate that parents in these neighborhoods share 
the same fears as their children (National Commission on Chil¬ 
dren, 1991). 

At the aggregate level, it is difficult to fully disentangle the 
factors linking concentrated poverty and violence. Recent epide- 
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miological studies indicate that, at higher socioeconomic levels, 
blacks and whites experience similarly low rates of homicide,- only 
in census tracts with high concentrations of poor families do blacks 
have higher levels of homicide victimization. Indeed, data from 
the Centers for Disease Control indicate that personal and neigh¬ 
borhood income are the strongest predictors of violent crime (see 
Lowry et al., 1988; Centerwall, 1984; Munford et al., 1976; Spivak 
et al., 1988). One analysis of 21 macrolevel studies found a clus¬ 
ter of factors that have a clear and pervasive causal influence, 
including median income, percent of families below the poverty 
line, an index of income inequality, the percentage of black popu¬ 
lation, and the percentage of single-parent families. These factors 
could not be fully separated into more specific causes (Land et al., 
1990). However, a later analysis argued convincingly that aggre¬ 
gate lagged rates of unemployment have specifiable effects on prop¬ 
erty crime (Land et al., 1991). Joblessness and other factors are 
also implicated in the causal mechanisms that link concentrated 
poverty and family disruption to crime among young minority 
citizens. A study of race-specific rates of robbery and homicide in 
over 150 U.S. cities suggests a link between the scarcity of em¬ 
ployed black men, the prevalence of families headed by women, 
and increased rates of black murder and robbery, especially among 
juveniles (Sampson, 1987; see also Matsueda and Heimer, 1987). 

LAW ENFORCEMENT AND NEIGHBORHOODS 

The lack of confidence in the ability of the juvenile and crimi¬ 
nal justice systems to respond effectively to crime in minority 
urban communities presents a major public policy problem. Al¬ 
though these systems may have the ability to protect citizens in 
white communities and redirect adolescents who are from advantaged 
backgrounds, it is widely believed that the systems are far less 
effective in ghetto communities and with the ghetto youth who 
disproportionately are swept into the criminal justice system. In 
this view, the justice system is a source of new risks for urban 
minority youth—a view that is reinforced by research on the po¬ 
licing, prosecution, and punishment of blacks in both middle- and 
low-income neighborhoods. 

Police work has changed dramatically over the past century, 
and much of this change has aimed to make the police officers 
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tury in most American cities. In the early part of this century, 
police officers in most American cities were relatively unedu¬ 
cated recruits from the local neighborhood who retained strong 
neighborhood ties, in part by patrolling the community on foot or 
by horse. Today the police are more often well-educated, highly 
trained outsiders who are encouraged to limit compromising as¬ 
pects of local ties and who patrol the community from radio- 
dispatched cruisers that roam well beyond local neighborhood bound¬ 
aries (although this approach is increasingly questioned). These 
changes have had a substantial impact on the policing of youth, 
in part because of the high degree of discretion given by law to 
the police for handling juveniles. 

A classic study by James Q. Wilson (1968) of the policing of 
juveniles describes these polar styles of policing as reflecting "fra¬ 
ternal" and "professional" departments. Both kinds still exist, 
and new efforts are being made to reestablish "community polic¬ 
ing," but the professional type of department in large part dis¬ 
placed its more fraternal predecessors and is now the predominant 
type. One of the consequences has been a change in patterns of 
enforcement: officers in a professional department arrest a larger 
share of the juvenile suspects they encounter. When Wilson stud¬ 
ied the impact of this difference on minority youth suspects, he 
found that the professional department was more even-handed in 
its arrest practices, but at the cost of arresting more minority 
youth overall. There is also much evidence that the police find 
the attitudes and behaviors of ghetto youth hostile and threaten¬ 
ing, which further increases police use of harassment, brutality, 
and arrest in ghetto settings. The results include increasing lev¬ 
els of negative contact between ghetto youth and the police, with 
negative consequences for police-community relations and for the 
affected youth. 

There are many plausible reasons for police perceptions of hos¬ 
tility by minority youths. The danger of violence in policing 
leads the police to treat large parts of the public as "symbolic 
assailants" (Skolniclc, 1966), and young minority males are espe¬ 
cially prone to this kind of stereotyped treatment. More than 20 
years ago, a study in three of the largest U.S. cities reported that a 
majority of the police expressed "anti-Black" attitudes (Black and 
Reiss, 1967). And a common tactic in police-citizen encounters is 
to "take charge" and "freeze" situations through verbal and physical 
expressions of authority (see Reiss and Bordua, 1967). These fac¬ 
tors tend to make police-suspect encounters emotionally charged 
and confrontational, especially in encounters with minority youth, 
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thereby increasing the risks of brutality and indiscretion. There 
is no reason to believe that any of these factors has changed sig¬ 
nificantly in the high-crime inner cities of the 1990s. 

A classic study of such encounters suggests that adolescents 
who do not display respect toward officers are most likely to be 
arrested (Piliavin and Briar, 1964). The demeanor of juveniles 
constitutes a basic set of cues that the police use in making arrest 
decisions in juvenile cases. This study found that, other than 
having a prior record, the juvenile's general demeanor, or "con¬ 
triteness, " was the most crucial determinant of decisions both on 
the street (i.e., whether to take the juvenile in) and in the station 
(i.e., whether to release or detain). 

A number of studies have gone on to demonstrate that the 
demeanor of minority youth accounts for at least part of their 
higher risk of arrest (Ferdinand and Luchterhand, 1970; Black, 
1970). One of the most useful of these studies suggests that po¬ 
licing is characterized by a normative expectation that requires 
that the police receive more deference than they give, so that (for 
example) a policeman or policewoman will expect to be addressed 
as "officer," while citizens in general and youths in particular are 
addressed by given names (Sykes and Clark, 1975). The "asym¬ 
metrical status norm" exists in part because the police represent 
the authority of the law and probably also because officers are 
usually older and of higher occupational status than the suspects 
they encounter. When minority youth are involved, their refusal 
to express deference may be viewed by the officer as a refusal to 
acknowledge assumed social obligations of all citizens and the 
officer's symbolic authority. Such encounters often lead to more 
punitive treatment of minorities. 

Status-linked expectations may also be a problem across gen¬ 
ders. While it is sometimes thought that female delinquents ben¬ 
efit from "chivalrous coddling" by the police, recent studies sug¬ 
gest that "paternalistic punitiveness" may often be the more pressing 
problem (McEachern and Bauzer, 1967; Krohn et al., 1983). Re¬ 
search by Visher (1983:6) suggests: 

. . . when law enforcement officials (e.g., police, prosecutors, judges), 
most of whom are male, interact with female violators, the encounter is 
transformed into an exchange between a man and a woman. In this 
situation, appropriate gender behaviors and expectations may become more 
salient than strictly legal factors in the official sanctioning of female 
offenders. Indeed, if women fail to conform to traditional female roles, 
then the assumed bargain is broken and chivalrous treatment is not ex¬ 
tended. 
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Abandonment of chivalry may have especially serious implica¬ 
tions in contacts with young minority women. Female adoles¬ 
cents still appear to be incarcerated for less serious offenses than 
their male counterparts, and young black women specifically are 
at risk of being treated more severely than young white women 
(Chesney-Lind, 1987; Datesman and Scarpetti, 1977; Pawlak, 1977; 
Visher, 1983). "The latter may reflect the dual impact of racism 
and sexism," according to one study, "or it may be that Black 
female arrestees and defendants are less likely than their White 
counterparts to exhibit submissiveness and other traditionally de¬ 
fined 'feminine' demeanors" (Horowitz and Pottieger, 1991:76). 
This element of distrust and hostility characterizes the interac¬ 
tions of many minority accused (male as well as female) with 
justice system personnel. 

None of this explanatory analysis denies the significance of 
"strictly legal" variables, such as seriousness of offense and prior 
record, in determining police decisions. Nonetheless, a study of 
742 suspect encounters with police in 24 U.S. cities found that 
antagonistic suspects are much more likely to be taken into cus¬ 
tody than suspects who display deference, that black suspects are 
more likely to be arrested than whites, and that part of this race 
effect can be explained by the more hostile or antagonistic de¬ 
meanor of black suspects (Smith, 1986). Antagonism is a thread 
that runs through a range of contacts of minority citizens in gen¬ 
eral—and minority youth in particular—with the criminal justice 
system, ultimately adding to the risks faced by this group. 

Anderson's (1991) recent ethnographic description of the pre¬ 
carious position of young black males on the streets of a north¬ 
eastern U.S. low-income community raises a serious dilemma in 
contemporary policing of minority neighborhoods. He notes that 
(Anderson, 1991:195): "In trying to do their job, the police appear 
to engage in an informal policy of monitoring young Black men as 
a means of controlling crime, and often they go beyond the bounds 
of duty." As a result (Anderson, 1991:195-196): 

Many youths . . . have reason to fear . . . mistaken identity or harass¬ 
ment, since they might be jailed, if only for a short time .... When law- 
abiding Blacks are ensnared by the criminal justice system, the scenario 
may proceed as follows. A young man is arbitrarily stopped by the police 
and questioned. If he cannot effectively negotiate with the officer(s), he 
may be accused of a crime and arrested. To resolve this situation he 
needs financial resources, money for an attorney, which often happens, 
he is left to a public defender who may be more interested in going along 
with the court system than in fighting for a poor Black person. Without 
legal support, he may well wind up "doing time" even if he is innocent of 
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the charges brought against him. The next time he is stopped for ques¬ 
tioning he will have a record, which will make detention all the more 
likely. 

Against this background, Anderson reasons that it is not surpris¬ 
ing that many black youth develop an " attitude" toward the po¬ 
lice. This picture contrasts sharply with Sullivan's (1989:196) 
finding in the white neighborhood he studied: 

[Youths] had resources for dealing with the criminal justice system that 
were not available to the youths in the other neighborhoods; when they 
did get caught, they sought to manipulate the system—and were often 
successful in doing so—by means of money and personal connections. 

Finally, the geographical distribution of police work underlines 
the links between racial discrimination and the concentration of 
poverty and crime in poor minority neighborhoods. It has been 
argued that densely populated settings increase anonymity and 
freedom from surveillance and control (Thrasher, 1927; Newman, 
1972). However, others argue that the press of people in high- 
density areas imposes on residents a unique kind of community 
organization characterized by a high level of mutual surveillance 
(see Jacobs, 1961; Plant, 1957). This surveillance restricts resi¬ 
dents' privacy and makes activities, both legal and illegal, more 
frequently "public" (Stinchcombe, 1963). A result is that the 
same act detected, reported, and recorded as illegal in a densely 
populated minority community may go undetected, unreported, 
and unrecorded in more spaciously populated middle- and upper- 
class settings. This is one way in which some social and geo¬ 
graphical areas are more "offensible" than others. 

The term "offensible space" refers to areas in which the police 
perceive a disproportionate incidence of deviant behavior and so 
take some initiative in processing offenders (Hagan et al., 1978). 
In some cases, citizens have provided intelligence about patterned 
juvenile behavior, such as recurrent vandalism or rowdiness on 
their block, leading police to increase surveillance in an attempt 
to "clean up" the area (Black, 1970). In other cases, however, the 
police themselves designate certain neighborhoods, based on a set 
of internalized expectations derived from past experience. Unfor¬ 
tunately, the result can be a process of "ecological contamina¬ 
tion" by which all residents of designated neighborhoods are viewed 
as potential suspects or threats (Smith, 1986). In other words, 
offensible space or ecological contamination involves areas where 
prior police conceptions encourage an aggressive and stereotyped 
pattern of police work. 

A study designed to assess the impact of police conceptions of 



offensible space was undertaken in a Canadian community called 
Westport (Hagan et al., 1978). Using a mixture of quantitative 
and qualitative techniques, the study showed that a neighborhood's 
delinquency rates can be better explained by police preconcep¬ 
tions or by citizen complaints than by aggregated self-reported 
measures of delinquent behavior. That is, the contamination ef¬ 
fect associated with offensible space results in the overpolicing of 
youth and adults from stigmatized areas. 

Contextual analysis of data from the Seattle Youth Study also 
reveals a strong inverse effect of neighborhood socioeconomic sta¬ 
tus (SES) on police processing of juveniles, independent of self- 
reported delinquent behavior. The author concludes (Sampson, 
1986:884): "... the influence of SES on police contacts is con¬ 
textual in nature, and stems from an ecological bias with regard 
to police control, as opposed to a single individual-level bias against 
the poor" (see also Smith, 1986). Nevertheless, this kind of com¬ 
munity-based discrimination is felt by individuals: it lowers the 
threshold (or raises the risk) that poor and minorities will enter 
the juvenile and criminal justice systems, and it is a part of the 
experience that builds resentment and distrust among these popu¬ 
lations. 


THE JUSTICE SYSTEMS 
Processing 

Once caught up in the juvenile or criminal justice system, the 
risks for minority youth increase. Even prolonged contact with 
the system during pretrial phases can be detrimental, so much so 
that one researcher argues that "the process is the punishment" 
(Feeley, 1979). It is hardly surprising that minority juvenile de¬ 
fendants can be uncooperative during the process of prosecution. 
The pervasive concern at the prosecution stage is with charge and 
plea bargaining, which has been defined as "the exchange of offi¬ 
cial concessions for the act of self-conviction" (Alschuler, 1979:213). 
This bargaining can be explicit or implicit, but it is usually as¬ 
sumed that a high percentage of guilty pleas in a court is a sure 
sign of plea bargaining (Haumann, 1975). Extensive plea bargain¬ 
ing is apparently a relatively modern development, taking center 
stage in the courts at about the middle of this century (compare 
Moley, 1928; Friedman, 1979). Prosecutors are known to regu¬ 
larly "overcharge" to strengthen their bargaining positions (Alschuler, 
1968). 
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A key issue involves what kinds of charges and cases will get 
"bargained down" or dismissed instead of fully prosecuted. One 
determinant is the prosecutor's experience with offenders and cases 
that have been pursued successfully to conviction and sentencing 
in the past, a process that involves a stereotyping of strong and 
weak cases in terms of case-specific characteristics (see Cicourel, 
1968; Sudnow, 1965; Myers and Hagan, 1979). These characteris¬ 
tics can include not only the seriousness of the offense and the 
amount and quality of evidence, but also the credibility of the 
victim(s) and offender(s) as witnesses. Nonwhite victims tend to 
be considered less credible witnesses, while white victims, espe¬ 
cially of nonwhite defendants, are considered highly credible (New¬ 
man, 1966; Miller et al., 1978). 

Although there is variation in results, two predominant pat¬ 
terns seem to emerge in analyses of the treatment of minorities, 
who are disproportionately young and male, at the prosecutorial 
stage: (1) prosecutors initially dismiss more cases involving non¬ 
white than white defendants; and (2) prosecutors offer the remain¬ 
ing nonwhite defendants fewer plea bargains than white defen¬ 
dants. These patterns are not as contradictory as they might 
seem. One possible explanation is that police tend to arrest mi¬ 
nority suspects with insufficient evidence or probable cause,- this 
speculation is supported by a finding that warrants are used more 
extensively in arrests of whites than of nonwhites. Prosecutors 
may simply use dismissals to eliminate the weakest cases against 
minority defendants (Petersilia, 1983). 

When the cases are not dismissed, minority defendants are less 
likely to accept a plea bargain and therefore more likely to go to 
trial (Petersilia, 1983; LaFree, 1980; Mather, 1979; Uhlman, 1979; 
Welch et al., 1985; Zatz and Lizotte, 1985). This suggests that 
whites are getting better "deals" in the plea bargaining process, 
and there are several studies that support this view (Welch et al., 
1985; Zatz, 1985). But other studies speculate that this results 
from the suspicion, distrust, and hostility that minority suspects 
have for the prosecutorial process. Thus, the hostility at earlier 
stages affects this stage: the justice system bears the costs of 
fully prosecuting a greater proportion of cases involving minority 
defendants, and the defendants are caught up in a system that 
consumes their time and resources and puts them at risk for im¬ 
prisonment. 


The shift from an earlier emphasis on rehabilitation and treat¬ 
ment to the current emphasis on punishment has had important 
consequences for the sentencing and punishment of young offend¬ 
ers. The change has brought renewed attention to theories of 
crime that emphasize the consequences of punishment, with a 
view toward the protection of society. The reemergence of deter¬ 
rence theory and strategies of "selective incapacitation" are part 
of this shift of theoretical attention (Blumstein et al., 1986). As¬ 
sociated with this shift in emphasis is an increased use of institu¬ 
tionalization and incarceration, especially for high-risk minority 
youth. 

Although precise data are lacking on the use of institutional 
placements in juvenile facilities, much is known about the in¬ 
creased use of imprisonment, which inevitably involves large numbers 
of older minority adolescents and young adults. For example, 
state prisons hold 92 percent of our nation's inmates,- in little 
more than a decade, commitments to prisons increased nationally 
nearly 2-1/2 times, from 96,073 in 1974 to 232,969 in 1986. Dur¬ 
ing this entire period, the rate of incarceration for black Ameri¬ 
cans was more than six times the rate for whites (Chilton and 
Galvin, 1985). Between 1978 and 1982 alone, the number of black 
males in the U.S. prison population increased by 23 percent (Bu¬ 
reau of Justice Statistics, 1985). Black women constitute the ma¬ 
jority of female prisoners. 

There also has been growth in the use of institutional place¬ 
ments for juvenile offenders, although this growth has been less 
pronounced than that for adult imprisonment. In 1975, juveniles 
between 10 and 18 were confined in juvenile facilities at a rate of 
241 per 100,000; by 1987 the figure was 353 per 100,000. Over 
the 1975-1989 period, the number of children in custody in public 
facilities increased by 19 percent, from less than 47,000 in 1975 
to more than 56,100 in 1989. 

Several explanations have been offered for the increase in im¬ 
prisonment between 1974 and 1986 (Langan, 1991). Increasing 
levels of reported crime and overall arrests account for 9 percent 
of the increase. More specific increases in arrests and imprison¬ 
ment for drug crimes account for another 8 percent. Changes in 
the proportion of young people in the U.S. population account for 
20 percent of the increase. However, the largest factor by far, 
accounting for more than half of the change, is simply a renewed 
preference for institutional sentences. This tougher response to 
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crime apparently involves not only judges, but also prosecutors, 
probation officers, and parole boards. For example, in 1974, pa¬ 
role boards returned 6 percent of their cases to prison; in 1986, 
they returned 14 percent; courts and parole boards together re¬ 
turned nearly a quarter of this population to prison in 1986. 

Because crime is concentrated so heavily among youth and mi¬ 
norities, the increased use of imprisonment falls heavily on young 
minority males. Early studies of race and sentencing conducted 
in the 1940s and 1950s often concluded that racial discrimination 
occurred. A number of efforts have been made over the past 
several decades to reform sentencing practices in ways that would 
make discrimination less common. These include rules and guide¬ 
lines for plea bargaining, mandatory minimum sentences, statuto¬ 
rily determined sentences, presumptive or prescriptive sentencing 
guidelines, and the establishment of sentencing councils. A num¬ 
ber of recent contextual analyses indicate that ethnic- and race- 
based sentencing is still apparent for some types of offenders, at 
some decision points, and in some times and places (Zatz, 1987; 
Myers and Talarico, 1987; Peterson and Hagan, 1984; Hagan and 
Bumiller, 1983). However, few criminologists would argue that 
the current gap between black and white levels of imprisonment 
is mainly due to discrimination in sentencing or in any of the 
other decision-making processes in the criminal justice system. 
The higher rate of crime among blacks explains much of the dif¬ 
ferential (Jaynes and Williams, 1989). 

Yet the reforms in sentencing practice have also often made 
imprisonment more likely for young minority males, in much the 
same way that the professionalization of police work has increased 
their risk of arrest. That is, more young minority males were 
imprisoned through an even-handedness that includes increased 
severity for whites as well as nonwhites. The even-handedness 
has also extended to women, with the result that judges have 
sentenced women to prison in record numbers in recent years 
(Chesney-Lind, 1987). The number of girls and women arrested 
increased by 203 percent between 1974 and 1984, and the number 
of women in prison jumped 258 percent (compared with a male 
increase of 199 percent). Again, even if white and minority women 
are treated equally, the biggest effect will be felt by young minor¬ 
ity women because they encounter the system in disproportionate 
numbers. 
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Consequences 

Enthusiasm for aggressive policing, prosecution, and punish¬ 
ment of a large number of youthful and highly active offenders is 
based on the policy of selective incapacitation, a strategy that 
usually focuses on "career criminals/' mainly, repeat offenders. 
However, a large body of research on selective incapacitation sug¬ 
gests that it would not reduce crime significantly without very 
substantial increases in prison populations because the capacity 
to predict criminal careers is limited, there is relatively little 
specialization by type of crime, most criminal careers are brief, 
and new offenders quickly replace those who desist (Blumstein et 
ah, 1986). This assessment is supported by the increasing level of 
violent crime that has occurred during a time of record use of 
imprisonment. 

It is similarly unclear that institutionalization and related re¬ 
pressive measures have deterrent effects on young people. At¬ 
tempts to assess effects of delinquency prevention programs have 
produced distinctively mixed results (compare Martinson, 1974; 
Whitehead and Lab, 1989). However, the most systematic of these 
reviews found that deterrence-based programs, including "shock 
incarceration" and the "scared straight" program that received 
much publicity a few years ago, produce more, not less, recidi¬ 
vism when they are systematically assessed in control group de¬ 
signs (Lipsey, 1991). 

It is uncertain exactly how these negative effects occur. For 
many years the concern was that institutionalization resulted in 
"prisonization," a process by which new detainees take on the 
attitudes and values of older inmates. However, there now is 
more evidence that by the time they encounter the justice sys¬ 
tem, ghetto youth have already assumed self-concepts, attitudes, 
and values that make further impact, beyond perpetuation, un¬ 
likely (see Ageton and Elliott, 1974; Harris, 1976). This should 
not be surprising, given the hostile attitudes toward the justice 
system in the community. It might also help explain the weak 
effects of delinquency prevention and other programs for minority 
youth. 

Meanwhile, prison experiences may actually solidify the net¬ 
works of association that make continued involvement in crime 
likely. For example, racial associations and conflicts are imported 
to prisons from home communities, perpetuating gang and sexual 
violence (Lockwood, 1980). These continuing associations may 
also help inmates maintain connections with illegal markets that 



later careers. 

There is mounting evidence of more general detrimental conse¬ 
quences of the processing and punishment of youthful offenders, 
especially in terms of adult economic outcomes, for those who 
are otherwise disadvantaged. Working-class males with convic¬ 
tion records are uniquely disadvantaged in finding employment, 
and even for adolescents who are arrested but do not go to jail, 
the experience of arrest and conviction can have long-term, even 
intergenerational repercussions in terms of occupational as well 
as criminal careers (Schwartz and Skolnick, 1964; Hagan and Palloni, 
1990; Hagan, 1991). A criminal arrest record has negative effects 
on employment as much as 8 years later, in part because employ¬ 
ers are reluctant to employ ex-offenders (Freeman, 1991; Grogger, 
1991). 

Incarceration, or even prolonged processing through the crimi¬ 
nal justice system, can also date job skills and contact networks 
for employment. The attitudes and interests that signal employ- 
ability to prospective employers may be undermined and other¬ 
wise discouraged, while attitudes of distrust and hostility are per¬ 
petuated. Factory jobs in the manufacturing sector once allowed 
for a toughness of demeanor among young minority males, but 
such attitudes are disabling in the new service economy jobs (Anderson, 
1991). Juvenile and criminal justice system contact seems to per¬ 
petuate those attitudes. 

A number of studies have established that former delinquents 
also experience disproportionate problems in securing and holding 
jobs (Robins, 1966; Sampson and Laub, 1990; Glueck and Glueck, 
1950). A recent 13-year study also found that youth from work¬ 
ing-class families who identify with a subculture of delinquency 
are distinctly disadvantaged in terms of occupational outcomes 
when compared with middle- and upper-class youth who also were 
involved in that subculture (Hagan, 1991). This study provides 
evidence that contact with the justice system is one way in which 
the low social and cultural capital of ghetto youths is further 
diminished. 
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The research reviewed by the panel suggests that the U.S. jus¬ 
tice system is overburdened, and that its emphasis on punish¬ 
ment is expensive, unproductive of the desired gains in reducing 
levels of crime, and probably productive of increased hostility 
toward itself in ghetto communities. Studies suggest that Ameri¬ 
cans favor increasing the use of alternatives to incarceration, ex¬ 
cept for violent offenders (Doble, 1987). The diversion of status 
offenders from the juvenile justice system is an encouraging step 
along these lines, but simply ignoring these troubled youth is not 
a promising policy alternative. The most effective treatment pro¬ 
grams are applied outside of public facilities, custodial institu¬ 
tions, and the juvenile justice system (Lipsey, 1991). They also 
tend to involve nonpunitive behavior and skill-orientation, multi¬ 
modal treatments that offer alternatives to the more socially and 
fiscally costly mechanisms of justice system involvement. 

CONCLUSIONS 

The high levels of crime among black American youth are causally 
associated with the concentration of poverty in urban neighbor¬ 
hoods. Patterns of ethnic, especially racial, segregation have cre¬ 
ated the conditions in which economic downturns and concen¬ 
trated poverty have torn the social fabric of black American 
communities. Social disruption has aggravated stereotypes of ghetto 
settings and has led to overpolicing and other kinds of discrimina¬ 
tory treatment that generate diffuse feelings of injustice, hostil¬ 
ity, and aggression (Blau and Blau, 1982). Hostility is itself disor¬ 
ganizing and disruptive in ways that make crime and violence 
common. 

The growing concentration of poverty in inner-city neighbor¬ 
hoods (see Chapter 4) has coincided with the entry into the crime- 
prone years of adolescence and early adulthood of the large post¬ 
war birth cohorts and—more recently—their children. The aging 
of these cohorts might have been expected to produce some relief 
in the following years, but after some positive signs in the early 
1980s, rates of criminal violence have moved upward again. The 
decline of the rehabilitative ideal, a new emphasis on deterrence 
and selective incapacitation, and escalating rates of imprisonment 
have not altered these trends. Ghetto youth, especially minority 
males, have continued to experience high levels of crime as well 
as punishment. 

The large-scale use of arrest and imprisonment has both fiscal 
and other implications. Race-linked inequalities further aggra- 
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vate problems in an array of institutional settings in which blacks 
and whites meet. Because community-level policing practices 
display discriminatory patterns, and because the justice system is 
nevertheless expected to embody high standards of fairness, jus¬ 
tice system interactions have become particularly difficult forums 
for black-white relations. A result is that many ghetto youth 
grow up in environments that, in addition to other difficulties, 
are characterized by hostility toward the justice system. 
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Adolescents in the 
Child Wefare System 


T 

X he child welfare system in gen¬ 
eral, and foster care in particular, is supposed to provide a "safety 
net" for children and adolescents who face developmental risks 
because of dysfunctional families, high-risk neighborhoods, men¬ 
tal health, or behavioral problems. But there is clear evidence 
that this net has failed, that the child welfare system is doing an 
inadequate job of preparing the adolescents in its care to make the 
transition to productive, independent adulthood. For many ado¬ 
lescents who enter its care, the child welfare system has become 
a high-risk setting. Demographic trends (e.g., the "baby bust") 
and the efforts at deinstitutionalization in the 1970s and at com¬ 
munity-based service alternatives in the early 1980s temporarily 
reduced the number of adolescents in the child welfare system, 
but by the mid-1980s the trend was reversed. It is not clear 
whether factors outside the service system (e.g., increased poverty 
and broken families) overwhelmed efforts to develop community 
service alternatives; it is clear that troubled and troublesome ado¬ 
lescents pose problems that, to date, have not been solved. 

EVOLUTION OF THE SYSTEM 
Early Reforms 

At the beginning of this century, child welfare policy stressed 
the rights of individual children and enhanced the state's role in 
acting as parent to the child. This often meant separation from 
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biological families and institutionalization in orphanages or simi¬ 
lar settings (Katz, 1986). Reforms in the 1910s and 1920s brought 
with them the idea that children should not be separated from 
their families simply because of poverty (Meckel, 1985). The So¬ 
cial Security Act of 1935 expanded on existing "mother's pen¬ 
sions" at the state level to create a national Aid to Dependent 
Children program, which linked the act's provisions on economic 
maintenance, child protection, and foster care to form the struc¬ 
ture on which subsequent reforms have been based. 

As increasing numbers of children came to be reared in substi¬ 
tute care, concern arose that federal funds were being spent to 
separate children and parents, rather than in preserving families 
(Maas and Engler, 1959). Permanency planning—the provision of 
a stable family living arrangement with nurturing parents or care¬ 
takers and the opportunity to establish lifetime relationships— 
evolved out of this concern about "drift" in foster care (Maluccio 
and Fein, 1983). 

Subsequent "reforms" were a mixed blessing. For example, the 
Civil Rights Movement of the 1960s provided a model for those 
who wanted to ensure that children, women, and people with 
disabilities also had full rights under the U.S. Constitution. The 
focus on individual liberties brought uneven results for children, 
however: handicapped children benefited by full entitlement to 
public education, and the prosecution of children for "state of¬ 
fenses" (activities that are not crimes if committed by adults) 
greatly declined. However, children who depended on govern¬ 
ment child welfare agencies were sometimes assured of their rights 
at the expense of the services they needed. When truancy or 
curfew violations were no longer delinquent activities, for instance, 
young people had to escalate their behavior before they could 
benefit from any community response. 

In the 1960s, to "protect" clients from government intrusion— 
and to save money—many states eliminated one of the main roles 
of public social workers, that of helping clients acquire services 
and support. After nearly four decades, the casework relationship 
between a client and a social worker came to an end: social 
workers were responsible only for conducting financial assistance 
investigations; families were told to seek out social services on 
their own if they needed them. 

This void in social services to families has been gradually filled 
by the child welfare system. For example, the Adoption Assis¬ 
tance and Child Welfare Act of 1980 (P.L. 96 - 272 ) responded to 
the long-standing concern that many children were staying in fos- 



these perceived problems, the law was designed to prevent foster 
care placement where possible / to facilitate quicker reunion with 
parents or placement in long-term foster care, and to subsidize 
hard-to-place children. Adolescents were covered by this legisla¬ 
tion, but they were affected differently than younger children be¬ 
cause many were in different circumstances than younger chil¬ 
dren. Since adolescents have less chance of either reunification 
or adoption than younger children, long-term placement in foster 
care, while not a preferred outcome, was included as a satisfac¬ 
tory outcome for adolescents. At the present time, the tide of 
change is running against these adolescents due to fiscal con¬ 
straints and the growing caseloads of younger children. Many 
states, citing budget problems, have lowered from 21 to 18 the age 
at which adolescents are no longer eligible for services. 


Recent Trends 
Community-Based Services 

Since the mid-1970s, the federal government and the states have 
sought noncorrectional alternatives for youths who engage in an¬ 
tisocial, but not serious criminal activities. These troubled and 
troublesome youths were typically classified as "minors in need 
of supervision," but they are neither treated as offenders nor in¬ 
carcerated. A number of community-based alternatives have arisen 
to cope with this gentler system of social control. One of them, 
Community Based Youth Services (CBYS), uses local boards or 
agencies across a state to generate distinctive service packages for 
status offenders and other troubled youth. The goal is to reduce 
adolescents' contact with, and penetration into, the juvenile jus¬ 
tice and child welfare systems by keeping them at home with 
community services. One evaluation of a CBYS system (Spergel 
and Hartnett, 1990) found that the services did not systematically 
reduce subsequent contacts with either the juvenile justice or 
child welfare systems, but the extent to which these results re¬ 
flect national experiences with CBYS is not known. Community- 
based services appear to "widen the nets" of these systems by 
identifying young people whose needs exceed community resources 
and who ultimately need the protection or control of a correc¬ 
tional or child welfare setting. The only variable that seemed to 
reduce the likelihood of negative outcomes was the level of train- 
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ing of community service providers: staff members with graduate 
degrees were more likely than other staff to divert youth from 
these systems, which suggests that the complexity of problems 
required a more sophisticated understanding of troubled youth 
and a better sense of strategic interventions (Spergel and Hartnett, 
1990). 

Foster Care 

The foster care population has experienced tremendous growth 
since the mid-1980s. There were an estimated 300,000 children 
in foster care during the mid-1980s, but the population is cur¬ 
rently estimated to be over 500,000. Ten years ago, adolescents 
constituted a large portion of the child welfare population, but 
since then the number of adolescents in all types of foster care 
has remained relatively constant while the number of children in 
the youngest age groups has skyrocketed. As a result, the 13- to 

18- year-old age group dropped from 45 percent of the total in 1982 
to 34 percent of the total in 1988 (Tatara, 1992). (The lack of 
reliable and up-to-date national data may conceal further declines 
in the share, if not the absolute number, of adolescents in the 
foster care population.) In Illinois, for example, the rate for 15- to 

19- year-olds being placed in foster care dropped from 13.2 per 
10,000 in 1980 to 10 per 10,000 in 1990, while the placement rate 
for newborns to 4-year-olds increased from 26.3 per 10,000 to 49.7 
per 10,000. Most of the overall decrease was due to fewer white 
adolescents being placed in foster care; the placement rates for 
minority youths remained constant or increased slightly (Goerge 
and Osuch, 1992). Substantial increases in the number of infants 
being placed in foster care, and resulting declines in the percent¬ 
age of adolescents in the system, have also occurred in California, 
Michigan, and New York (Goerge and Wulczyn, 1990). 

Several studies examined the duration of child welfare place¬ 
ment and reentry into the system for statewide populations of 
foster children of all children. The first showed that children 
who exited care and returned to their parents had stayed in care 
for an average of 1 year, those who were adopted had stayed in 
care for 1.2 years, and those who exited in other ways had stayed 
for 6 years (Maas and Engler, 1959). The second found that, once 
a child had been in foster care for over 90 days, there was a high 
probability that the child would remain in care for more than 3 
years (Fanshel and Shinn, 1976). A more recent study of foster 
children in New York and Illinois showed that, for children dis- 
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charged in 1986, the median duration of care for adolescents be¬ 
tween 12 and 17 years old was between 10 and 14 months, the 
longest duration for any group except for children who were placed 
as infants (Goerge and Wulczyn, 1990). For young children, place¬ 
ments with relatives greatly increased the duration of foster care, 
but they also increased the stability of foster care (i.e., prevented 
multiple placements). However, this was not the case for adoles¬ 
cents. This difference suggests that even relatives find it difficult 
to care for adolescents separated from their parents (Goerge, 1990). 

Unfortunately, research also shows that between 20 and 30 per¬ 
cent of children discharged from foster care will eventually reen¬ 
ter foster care (Rzepnicki, 1987). A study of foster children in 
New York showed that those who were placed between the ages 
of 10 and 12 had the highest risk of reentry, and that those who 
spent less time in care (less than 90 days) were also more likely to 
reenter care (Wulczyn, 1991). Another 1985 study in Illinois showed 
that 10- to 14-year-olds were most likely to reenter foster care 
(Wulczyn et al., 1986). 

THE CHILD WELFARE SYSTEM FOR ADOLESCENTS 
Structure and Problems 

Child welfare services are a public-private partnership that in¬ 
cludes many players: 

• the federal government, which provides some funding and 
policy direction; 

• state and local governments, which spend most of the funds 
and are responsible for administration, case management, and, in 
many cases, provision of services,- 

• private charitable organizations, which provide services,- 

• individuals, sometimes relatives, for the provision of foster 
care,- and 

• the families and children themselves, who sometimes play an 
integral part in service planning and provision. 

Although state and local agencies are often blamed when the sys¬ 
tem fails, its success depends on all of these players and, beyond 
them, on the whole of society. 

Many professionals have observed that there are actually two 
child welfare systems—one for young children and another for 
adolescents. And while the system for young children is viewed 
as deeply flawed, the system for adolescents faces even more com- 
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plex and formidable problems. One example is the problem of 
recruiting and retaining foster parents. It is increasingly difficult 
to find foster parents for young children because of the tremen¬ 
dous increase in the number of infants entering the system and, 
at the same time, a decrease in the number of potential full-time 
foster parents. It is even more difficult to find foster parents for 
adolescents, for whom family life is often a source of conflict and 
whose behaviors may be both destructive and difficult to control. 
Hence, more restrictive living arrangements like group homes and 
residential treatment centers are often necessary for adolescents. 

Other problems arise from the need to help adolescents with 
the developmental transition from childhood to adulthood. This 
increases the types of services that are required and poses compli¬ 
cated problems of institutional authority and responsibility. The 
task of preparing adolescents for adulthood is difficult to institu¬ 
tionalize, especially when adolescents are struggling with the wishes 
and fears that independence implies. In addition, the child wel¬ 
fare system must cope with many medical, social, and psychologi¬ 
cal problems that were present but not adequately addressed at 
earlier stages of adolescents' development. Finally, there are is¬ 
sues that relate to the reasons that adolescents come into the 
foster care system. 


Places of Service 

Adolescents reside or receive services in a range of kinds of 
homes and institutions, and there is variation in how states, cit¬ 
ies, and counties take responsibility for certain populations and 
places. Thus, adolescents who are at risk of unsatisfactory devel¬ 
opment may receive services at home, in foster care, in institu¬ 
tional or residential homes, in custody of the justice systems, or 
on the street. 

At Home 

A large number of adolescents come into contact with the child 
welfare system while still living in the homes of their parents. 
These youths often come into the system because they are abused 
or neglected or because they are part of a sibling group in which 
the younger children have been abused or neglected. Services 
may be provided to the parents, but it is unusual for children to 
be the recipients of services. Parents receive homemaker ser- 



Adolescents in the Child Welfare System j 181 


sionally, parents and children are referred to counseling, particu¬ 
larly when a child has been sexually abused. But the system 
rarely provides services directly to the adolescent. It is believed 
that the youth's problems will be resolved when a parent changes 
his or her behavior or when some of the stresses in a parent's life 
are relieved. 


Foster Care 

The most widespread and intensive service provided by the child 
welfare system is foster care. Children in foster care may be 
placed in foster family homes, with relatives (who may or may 
not be paid), in foster homes for children with special needs, in 
group homes, in institutions, and in independent living situations 
(that are supervised to varying degrees). Stable foster care or fos¬ 
ter care with relatives may be acceptable as a long-term arrange¬ 
ment in some cases, but foster care is usually intended as a tem¬ 
porary placement for children. The primary goal for a child in 
foster care is permanency, achieved through either reunification 
with parents, adoption, or independence. 


Independent and Residential Homes 

Older adolescents often enter independent living programs in 
order to prepare themselves for adulthood. Since many of these 
young people return to their former foster families or birth fami¬ 
lies at the age of majority, one need is to help them learn how to 
manage these ongoing relationships. 

Special settings are being developed to enable pregnant adoles¬ 
cents and adolescent mothers to stay with their children and to 
learn basic parenting skills. In comparison with other pregnant 
teenagers and young parents, those who are in the child welfare 
system have fewer financial, social, and personal resources with 
which to approach the difficult task of learning how to be a par¬ 
ent. Youths with handicaps, including those with developmental 
disabilities, serious emotional disturbances, or medically complex 
conditions, are often placed in specialized child welfare settings, 
such as residential treatment centers, group homes, and special¬ 
ized foster care. 

In Custody 

Delinquent or "problem" youths who were once in the child 
welfare system often shuttle between systems: detention or cor- 
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rectional centers operated by juvenile courts and correctional de 
partments, on one side, and group homes, residential treatmer 
facilities, and halfway houses operated by the child welfare c 
mental health system, on the other. Like homeless youths, delir 
quent youths have often been abused or neglected without coir 
ing to the attention of the child welfare system. Many of thes 
youths are beyond the control of their parents or foster parenl 
and beyond the control or interest of the child welfare systen 
which often acts to exclude them (see below). Local service pr< 
viders usually are unable or unwilling to provide the variety an 
intensity of services that these youths need, and the communit 
may not respond to troubled youths until incidents bring thei 
before the courts. The corrections system then becomes the cu: 
todial parent. 

On the Street 

Homeless adolescent "street kids" are often either former cl 
ents of the child welfare system or victims of maltreatment th 
was not discovered. Some adolescents who are wards of the sta 
are formally runaways, although they are in contact with chi 
welfare workers. An estimated 10 to 33 percent of street ki< 
have been in the child welfare system at some point, and about ] 
percent are runaways from foster placements. People who woi 
with street youths say that most of those who were never 
foster care could have been reported to the child welfare syste 
for acute or chronic abuse (particularly sexual abuse) and neglec 
Although some homeless youths are served by youth shelters ai 
transitional living programs, many become detached from the cor 
munity institutions, such as the schools, recreation centers, ai 
health care services that they formerly used. Many older youths 
especially males—are excluded from shelters that serve worn* 
and younger children. 

Exclusion of Adolescents 

The proportion of 14- to 17-year-olds reported as abused or n 
glected in Illinois increased from 7.6 per 1,000 in 1981 to 10.4 p 
1,000 in 1984 and then stabilized at around 14.0 per 1,000 t 
tween 1988 and 1990. For younger children, however, the in< 
dence of abuse and neglect continued to climb throughout t 
1980s: for newborns to 3-year-olds, the rates increased from 23 
per 1,000 in 1981 to 54.4 per 1,000 in 1990 (Illinois Department 
Children and Family Services, 1981-1990). This difference m 
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reflect the increasing abuse and neglect of small children, but it 
may also reflect a conscious or unconscious bias against adoles¬ 
cents, or even an attempt to exclude adolescents from the child 
welfare system. 

A recent study of child welfare decisions in Illinois found that 
agency investigators were significantly more likely to reject re¬ 
ports of physical abuse involving adolescents than those for younger 
children. Similarly, the age of the child was significantly corre¬ 
lated with the decision to substantiate physical abuse allegations; 
workers were less likely to substantiate physical abuse cases in¬ 
volving older children. This statistical finding was corroborated 
by interviews with investigators, who listed age as an important 
factor in making this decision (Smith et al., 1992:19): "When 
children are older, there is a presumption that the child has means 
of protection other than direct state intervention, therefore, there 
is a greater tolerance for some injury (as from spanking or punish¬ 
ment)." Some investigators noted that older children are partly at 
fault and "deserve" punishment (Smith et al., 1992). The bureau¬ 
cratic rationale for including age as a criterion rests on two prin¬ 
ciples that are applied to each substantiation decision: (1) the 
need for parents to provide basic necessities (protection, supervi¬ 
sion, food, shelter, clothing, education, and a sanitary environ¬ 
ment) lessens with age and maturity; and (2) the risk to the child 
decreases as the child's own ability to protect himself, compre¬ 
hend danger, or provide basic necessities increases (Illinois De¬ 
partment of Children and Family Services, 1991). 

The effect of applying these principles is to limit adolescents' 
access to the child welfare system, which may in turn be a way 
for administrators and workers to cope with rising caseloads. In 
other states, ostensibly in response to fiscal constraints, the cut¬ 
off age for eligibility has been lowered from 21 to 18. However, 
these policies may also reflect a generally hostile attitude toward 
adolescents. They are often blamed for being victimized, the physical 
and psychological damage of the abuse they suffer is minimized, 
and they are held accountable for their own protection. In fact, 
adolescents who have been abused are less able to protect them¬ 
selves from harm than adolescents who have not been abused and 
often precipitate interactions in which they will be victims or 
through which they will victimize others (Green, 1985). 


Adolescent Outcomes 
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unemployment, emotional disturbance, and other negative out¬ 
comes. Although these adolescents were at risk before they en¬ 
tered the system—indeed, many entered the system precisely be¬ 
cause they had already been abused or neglected or had become 
truants or runaways—findings nevertheless suggest that the child 
welfare system is unable to meet their needs or to prepare them 
adequately for independent, self-supporting adult life. There is 
evidence that the system excludes many adolescents in need, fails 
to protect them from known abuse, and abandons them to their 
fate. 

A national survey (Shyne and Schroeder, 1978] of young adults, 
2.5 to 4 years after their discharge from foster care at age 16 or 
older, showed a dismal picture when they were compared with 
either low-income youths or a cross-section of the general popula¬ 
tion. The survey also found that 54 percent of youths had re¬ 
turned to live with extended family members when discharged, 
which suggests that the child welfare system must continue working 
with biological families even if the child has spent a great deal of 
time in the system and even if family reunification while the 
adolescent is in the custody of the state is unlikely. The study 
also found that high school completion prior to discharge led to 
better outcomes, regardless of skills training, but that skills train¬ 
ing while in foster care (including money management, credit, 
consumer education, and employment skills] also led to better 
outcomes (Shyne and Schroeder, 1978). 

A study of some 1,200 youths 18.5 years old and older who 
were in substitute care in Cook County, Illinois, during July 1991 
found that they had multiple service needs: they were at risk of 
being unemployed, undereducated, and unable to support them¬ 
selves. A high percentage of the youths (42 percent) had been in 
the system for longer than 10 years. Nearly 17 percent of the 
sample (a considerably higher proportion than in the general popula¬ 
tion] were identified as having a developmental disability; 55 per¬ 
cent were no longer in a school program; and only 40 percent had 
completed high school. Of the females, 41 percent were mothers,* 
8 percent were pregnant at the time of the study,* and teenage 
mothers were more likely to be out of school and unemployed 
than other adolescent females. Overall, about 50 percent of the 
youths had some job experience, but only 16.5 percent were work¬ 
ing and attending school (Goerge and Osuch, 1992). 

Many children placed in foster care are at high risk of being 
emotionally disturbed, in large part because they have been raised 
in pathological families in which they were abused or neglected 
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(Joint Commission on Mental Health of Children, 1969; Knitzer 
and Allen, 1978; Fanshel and Shinn, 1976). Victims of abuse and 
neglect are more likely to exhibit significant cognitive and social 
deficits,- to have moderate or severely impaired neurological com¬ 
petency; to demonstrate highly aggressive and antisocial behav¬ 
ior; to have lowered self-esteem and prosocial behaviors,- and also 
to be at higher risk for mental illness (Hoffman-Plotkin and 
Twentyman, 1984; Green et al., 1981; Egeland et aL, 1983; Main 
and George, 1985; Patterson et al., 1989; Kaufman and Cicchetti, 
1989; Tuma, 1989). Children are also at risk when the parents are 
substance abusers, mentally ill, or welfare dependent (Institute of 
Medicine, 1989; Kaufman and Cicchetti, 1989). 

Of course, the separation of a child from his or her family is 
traumatic and may itself cause emotional disturbance (Bowlby, 
1973); in addition, the child may receive poor-quality care (Bowlby, 
1973; Wolkind and Rutter, 1985). Children in foster care are at 
increased risk of suffering from emotional disturbance, although 
these findings may be the result of increased attention paid to 
children who are removed from their homes (Institute of Medi¬ 
cine, 1989). Discontinuous relationships (multiple placements) 
may affect the psychological health of children and adolescents in 
a variety of ways (Wolkind and Rutter, 1985). 

Despite this evidence that foster children are at high risk of 
being emotionally disturbed, the child welfare system has not 
developed a comprehensive mental health delivery system for fos¬ 
ter children. A child usually receives either restrictive institu¬ 
tional care (if he or she has been disruptive in less restrictive 
placements) or no mental health services at all. Services other 
than placement are in short supply for foster children (Goerge and 
Kranz, 1988; Schuerman et al., 1990). 

Similarly, adolescents in the child welfare and juvenile justice 
systems are often underachievers, but little systematic research 
has been done to document the reasons for their educational prob¬ 
lems. One recent study showed that adolescent foster children 
were twice as likely than were younger children to be in special 
education classes, primarily because adolescent foster children are 
more likely than younger foster children to be diagnosed as handi¬ 
capped or behavior disordered (Goerge et al., 1991). 

ISSUES IN PROVIDING SERVICES TO ADOLESCENTS 

The definition of adolescence also remains a problem for the 


can an adolescent be released from the system? When is it neces¬ 
sary to transfer an adolescent to adult human services? 

It has been noted that the physical changes of adolescence be¬ 
gin earlier with each passing decade. Also, young adolescents are 
increasingly likely to be held accountable for their actions by the 
criminal justice system (see Chapter 8). In contrast to these trends, 
many young adults must endure long periods of preparation for 
occupations that will support them and their families, and they 
therefore continue to require economic and emotional support 
from families well into their 20s. As a result, the child welfare 
system faces growing but conflicting demands to both expand and 
contract its pool of services and clients. 

Stable Care and Independence 

The need for a permanent family is one that most Americans 
embrace without question, and research shows that unstable al¬ 
ternative living arrangements compound the effects of a child's 
separation from his or her birth family. Public policies now at¬ 
tempt to ensure children a permanent alternative when their birth 
parents cannot care for them. However, adoption specialists have 
discovered that a sizable proportion of the children in foster care 
have other problems that limit their chances for adoption. Con¬ 
sequently, foster families and relatives have been urged to adopt 
children, some of whom have needs that might require ongoing 
investment in special services and supports. 

Optimism concerning the adoptability of most children has been 
tempered as families have needed more services than they could 
afford, and in some instances returned children whose needs over¬ 
whelmed them. Similarly, many adolescents who were previ¬ 
ously consigned to long-term-care institutions (those with mental 
retardation, physical handicaps, incorrigible behavior, and emo¬ 
tional disturbance) now live in communities that are served by 
public schools. Yet, in many instances, schools and community 
institutions have been unable to adapt to the changes in the popu¬ 
lations they are expected to accommodate, forcing families and 
children to cope without much help. The permanency planning 
and deinstitutionalization movements in child welfare have also 
placed many children with multiple service needs in community 
schools, recreation centers, and special service settings where staff 
resources are insufficient to meet their needs. 
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Taking care of children until their families can provide for them, 
or until they can function as independent adults, is part of the 
mission of a child welfare system. Over the last several decades, 
however, child development research has complicated the debate 
about what it means to "take care" of a child. There is consensus 
that it implies more than shelter, food, clothing, and basic educa¬ 
tion, but there are competing views about what other needs must 
be met in childhood if children are to become independent adults. 
The answers depend in part on what constitutes independence in 
complex societies in which even the most privileged and well- 
cared-for children are seldom fully independent at the age of ma¬ 
jority. 

Definitions of "independence" or "needs" cannot be arrived at 
solely by scientific means. Embedded in both words are social 
and class concepts that raise questions about whether needs or 
independence is different for the child welfare population than for 
children in general. Most children who are served by the child 
welfare system come from low-income families in which unmet 
needs and inadequate preparation for independence are common. 
Should services aim only to ensure that their chances are no worse 
than those of children in the class and milieu from which they 
came? How many needs should be met and by whom? Should 
medical, psychological, and educational problems be pursued vig¬ 
orously? When a change of foster home is necessary, should em¬ 
phasis be placed on keeping children close to service providers 
who are addressing their educational or mental health needs? Should 
services continue until every possible benefit has been achieved? 
Does it make sense to provide services to older adolescents if the 
child's case may soon be closed? These are potentially costly 
choices, and therefore difficult ones, yet it is clear from the lim¬ 
ited existing data that children who are touched by child welfare 
systems have many more unmet—and possibly chronic—needs than 
other poor children from stable families. 

Programs that prepare older youth for independence face chal¬ 
lenges that are often overwhelming in light of scarce resources. 
For example, many youths have come to independent living pro¬ 
grams with histories of unmet health needs, impoverished life 
experiences, inadequate social and academic skills, and poor self- 
regulatory mechanisms that conspire to defeat the best-organized 
efforts to prepare them for independent living. If achieving inde¬ 
pendence takes so long for most contemporary youth who have 
economic and psychological support from their families, it is not 
surprising that 18- and 19-year-olds who have personal limita- 
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tions and lack family supports often fail the test of fully indepen¬ 
dent functioning. 


Short-Term Services and Long-Term Needs 

The vast majority of services currently provided to adolescents 
in the child welfare system are intended to be short-term services. 
Some are used longer than intended and even become permanent 
features in the lives of the affected children and families (e.g., 
foster care placements). Others are as short term in practice as in 
intent. Family preservation services, for example, are designed to 
last between 3 and 6 months. Transitional and independent liv¬ 
ing programs, while sometimes designed to last up to 2 years, are 
still short relative to their goals (teaching life skills to older youth) 
and their timing (at the end of a foster care experience, after the 
chronic problems of some adolescents have gone unaddressed for 
years). Most of these services are designed primarily to protect 
children rather than to solve the problems of children and fami¬ 
lies. 

Those problems often require longer, more intensive interven¬ 
tion. Children who enter the child welfare care system are most 
often the victims of severe abuse or neglect, which places them at 
risk of negative developmental outcomes. However, many vic¬ 
tims of abuse or neglect are not placed in foster care and do not 
even receive an immediate response by a child welfare agency 
(Stagner, 1992). Furthermore, with the possible exception of sex 
abuse, victimized children rarely receive therapeutic services. A 
recent Illinois study of service provision to both intact families 
and families whose children had been placed outside their homes 
revealed that only 50 percent of the families in each group re¬ 
ceived services while they were in the child welfare system. For 
most of these families, the services were not delivered until the 
family had been in the system for more than 6 months (Schuerman 
et al., 1990). In many cases, the lack of response is due in part to 
an insufficiency of service resources in the face of increasing numbers 
of substantiated cases of abuse or neglect. 

The sheer number of adolescents with problems will result in 
some failures. Criticism of the foster care system often high¬ 
lights incidents of abuse or neglect that occur in foster care. Similarly, 
newspapers often carry spectacular stories about children who have 
been harmed or killed after being left with abusive parents by 
child protection workers. At the same time, however, critics also 
point to the trauma of separation for children removed from their 
parents. Most children in foster care, while they may wish to 



return to abusive or neglectful parents, see that they benefit from 
being out of the home and living with foster parents. In a study 
of 60 young adolescent foster children, more than half of them 
thought that their removal from their homes might be preventing 
further abuse and was an overall help to the family. Nearly half 
of them believed the problems in their families would have gotten 
worse or stayed the same had their placement not occurred. They 
described their lives in substitute care positively and commented 
on the increased safety and consistency of care in their foster 
homes (Johnson et al., 1990). 

There is no evidence to support the claim that children in fos¬ 
ter care would be better off at home. On the contrary, the limited 
evidence from methodologically sound studies on the effects of 
foster care suggests that many children show improvement while 
in foster care on several developmental measures, and that foster 
care compares favorably to leaving children at home (Fanshel and 
Shinn, 1976; Wald et al., 1988). Nevertheless, almost all child 
welfare professionals believe that it is preferable to leave children 
with their natural parents whenever possible, although they may 
disagree about when this is possible. Some argue that if the com¬ 
parative effects of foster care versus staying at home are not clearly 
understood, children should remain at home on the basis of value 
preferences or cost savings. Unfortunately, early studies of inter¬ 
vention models intended to prevent out-of-home placements have 
been faulted for using weak research designs (Frankel, 1988; Rossi, 
1990). Subsequent evaluations with more rigorous designs have 
failed to find significant effects over time from such strategies 
(Yuan, 1990; Feldman, 1990; Schuerman et al., 1992). 

CONCLUSIONS 

No one in the child welfare field holds any illusions that the 
system is currently able to provide adequate resources to promote 
adolescent development or that it has been able to do so for the 
past decade. The absolute number of adolescents in the system 
has not changed, but their share of the available resources has 
dropped, and the increasing numbers of younger children in the 
system have shifted the focus of public attention and reform away 
from adolescents. Achieving the goal of adequate development 
and preparation for adulthood in the child welfare system will 
require additional interest in and commitment to adolescents. It 
will also require additional funding, although this seems unlikely 
at a time when states' budgets are severely constrained. 
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Good Practice: Community-Based 
Interventions and Services 


.^jls detailed throughout this 
report, many of the major institutions, or settings, in which ado¬ 
lescents are growing up are unable to provide the guidance and 
support young people need for positive development. Policies 
that might change high-risk settings into ones that promote ado¬ 
lescent development have been neglected, and existing policies 
often diminish the viability of families and neighborhoods. The 
urgent need for increased support of the major settings of adoles¬ 
cent life as well as very basic changes within these institutions 
has been argued throughout the report. The primary institutions 
that serve youth—health, schools, employment, training—are cru¬ 
cial and we must begin with helping them respond more effec¬ 
tively to contemporary adolescent needs. Effective responses will 
involve pushing the boundaries of these systems, encouraging col¬ 
laboration between them and reducing the number of adolescents 
whose specialized problems cannot be met through primary insti¬ 
tutions. 

Even if categorical systems become more effective, however, 
some adolescents will continue to experience problems that tran¬ 
scend the response capacities of primary institutions. For these 
adolescents and their families, specialized service programs may 
fill the gaps or compensate for failures in major life settings (Schorr 
et al., 1991). This chapter reviews the experience of service pro¬ 
grams that attempt to meet the needs of adolescents experiencing 
complex, often health- or life-compromising problems. Informa- 


ino 
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tion for the chapter was developed through a special symposium 
held in New York City and attended by the directors of adoles¬ 
cent programs that are thought to be particularly successful in 
turning around the lives of young people who are caught in a web 
of failure. The panel also heard from a number of adolescents 
served by the programs. This chapter summarizes what was learned 
at the symposium as well as through our review of the growing 
literature on this subject. 

There are numerous examples of locally designed and operated 
programs through which communities are beginning to address 
the risks that face many of America's adolescents. Many local 
efforts aim at supporting families and strengthening communi¬ 
ties. The commonality among such efforts is that they seek to 
enable and empower parents and community residents to increase 
their capabilities to nurture young people. Communities have 
also implemented a range of innovative initiatives in response to 
the risks that often arise from service systems themselves. The 
innovative strategies, and the experiences of the local practitio¬ 
ners that created them, may provide models for national programs 
and policies in the years ahead. They certainly offer a rich lode of 
examples that should be drawn upon by primary systems as they 
evolve in response to current needs. All of the examples of "good 
practice" exhibit a number of common characteristics. First and 
foremost, their services for adolescents are comprehensive: the 
programs transcend categorical labels, organizations, and funding 
sources to bring together a coherent package of service to young 
people. Whether programs are offered in a single site or through 
interagency collaboration, the goal is to provide services that en¬ 
sure that the emotional, recreational, academic, and vocational 
needs of adolescents are explicitly addressed. Comprehensiveness 
also means that these programs provide adolescents from high- 
risk settings with the developmental opportunities that are too 
often missing in their lives. 

This chapter describes innovative programs in three broad cat¬ 
egories: (1) strengthening families and communities; (2) improv¬ 
ing institutional services; and (3) comprehensive service for ado¬ 
lescent development. We use the label "good practice" to identify 
those programs and interventions that have strong research and 
theoretical justification. Such judgments should also be supported 
by evaluation research, but few of the programs have been rigor¬ 
ously evaluated. In other cases, new evaluation methodologies 
must be developed that adequately assess the quality and out- 



comes of multipurpose programs or comprehensive service sys¬ 
tems (see Chapter 11). 


STRENGTHENING FAMILIES AND NEIGHBORHOODS 

Assisting adolescents requires attention to the settings—fami¬ 
lies and neighborhoods—that they experience on a daily basis. In 
good practice initiatives, community residents—both adults and, 
increasingly, adolescents—are viewed as integral resources who 
can contribute substantially to the change process. That is, good 
practice programs focus on the conditions for change—engage¬ 
ment and empowerment—rather than the problems per se of fami¬ 
lies, neighborhoods, and young people. They provide participants 
with legitimate opportunities to contribute in ways that are di¬ 
rectly relevant to their concerns and interests. 


Supporting Parents 

If parents are not supported, they have a diminished capacity to 
support their children (Bronfenbrenner, 1978). In response to the 
conditions described in Chapters 3 and 4, many communities have 
implemented family support programs directed toward low-income 
parents. Such parents not only suffer from economic hardship, 
but also face additional challenges arising from the lack of per¬ 
sonal networks—friends, coworkers, and extended family mem¬ 
bers—that contributes directly to emotional distress and contin¬ 
ued isolation from the labor market (Cochran, 1990). Family support 
programs vary tremendously, but one common feature is an at¬ 
tempt to "extend" families by helping parents form both func¬ 
tional and emotional attachments to other parents. Most pro¬ 
grams also have educational components, aimed at enhancing parent¬ 
ing skills, and many have training components to help parents 
enter, or progress within, the labor market. 

Traditionally, family support programs focused on parent edu¬ 
cation, as in the case of Head Start, with the goal of teaching 
parents effective caregiving skills. Over time, the goals broad¬ 
ened to include a range of activities and strategies, the develop¬ 
ment of personal networks, and peer supports for childrearing and 
employment. Evaluation research indicates the potential strengths 
of family support programs: when programs are well implemented, 
they are found to enhance the emotional well-being of parents, 
broaden their social networks, and facilitate child development 
(Cochran, 1990; Kagan et al., 1987; Weiss, 1987). 



nority provide family support for parents with adolescent chil¬ 
dren, especially those in high school, and these programs tend to 
be taught in class-like settings and aimed at middle-class fami¬ 
lies. Some of the more innovative programs not only focus on 
imparting caregiving skills, but also help parents cope with stress 
in their lives—such as fear for children's well-being—and difficul¬ 
ties in funding appropriate services for their children. Such pro¬ 
grams help parents develop personal networks through which par¬ 
ents can help solve problems of guidance, monitoring, and 
communication (Small, 1990). 

The increasing number of parents unable to care for their chil¬ 
dren has overwhelmed the child welfare system (see Chapter 9). 
Absent economic supports and employment training (which are 
often unavailable), a number of "family preservation" or "home¬ 
builder" programs seek to prevent the placement of children in 
foster care or other supervised settings. Typically, a trained case 
manager provides a family with intense short-term counseling and 
parent education, arranging for a broader spectrum of child wel¬ 
fare, health, and mental health services as needed. Evaluations of 
family preservation programs remain open to multiple interpreta¬ 
tions, and their effectiveness is disputed. Some studies suggest 
that the program works better with families with young children, 
rather than families with adolescents (Rossi, 1991; Farrow, 1987). 

Interagency collaboration is often necessary to provide compre¬ 
hensive service to families and their children. In Ventura County, 
California, for example, a project seeks to strengthen families' 
ability to manage and to care for adolescents with behavioral and 
emotional disorders by linking schools and agencies that provide 
mental health services—welfare, juvenile justice, and health. Staff 
and funding are integrated across agencies to support the program, 
and case management ensures continuity of care. Evaluation in¬ 
dicates that the project decreased rates of out-of-home placement 
and facilitated earlier return of adolescents to their home and 
school when placement did occur: since 1985, out-of-county ju¬ 
venile justice and social services placements have been reduced 
by 46 percent in Ventura County (U.S. Office of Technology As¬ 
sessment, 1991). 

Teenage mothers are often poor and lack the knowledge, skills, 
and social support needed to be good parents. Further, they com¬ 
monly lack the education, training, and connections to employ- 



ment that would enable them to obtain jobs and become self- 
sufficient. One result is the high proportion of welfare depen¬ 
dency among adolescent mothers discussed in Chapter 2. Exem¬ 
plary programs directed toward teenage mothers are therefore 
unusually comprehensive—seeking to impart the parenting skills 
discussed above, but also to assist the mothers over the numerous 
hurdles standing between them and self-sufficiency, such as job 
training, child care, and transportation. Some family resource 
centers—for example, those operated by Friends of the Family 
(Commission on Chapter 1, 1992)—have had some success in pro¬ 
viding essential services in a single site and offering referrals for 
services that cannot be provided. Two exemplary programs—Project 
Redirection and New Chance—have been successful in the com¬ 
plex task of arranging necessary services. 

Project Redirection operated at 11 sites, delivering services to 
very low-income teenagers who were either pregnant or parents of 
young children. It linked participants with existing educational 
and support services in the community and also provided direct 
services, including parenting workshops, peer group support ses¬ 
sions, counseling, and mentoring. In a 5-year follow-up, Project 
Redirection participants had better outcomes than a comparison 
group on measures of weekly wages, welfare recipiency, and parenting 
skills. In addition, their children showed better cognitive skills 
and fewer behavioral problems. Nonetheless, disadvantage was 
still prevalent: fewer than one-half of the participants had com¬ 
pleted high school, only one-third were working full time, and 
one-half were receiving Aid to Families with Dependent Children 
(AFDC) (Polit et al., 1985). 

Building on the Project Redirection experience, New Chance 
offers similar services to highly disadvantaged young mothers. 
Rather than using a "brokered service" or "case management" 
model, New Chance provides the majority of services in a pro¬ 
gram setting, with an emphasis on direct services to children in a 
developmental day care setting. Although studies of project ef¬ 
fects are not yet available, lessons have been learned regarding 
the implementation of family support programs. For example, 
while the parenting programs are relatively easy to put into place, 
the implementation of employment and training and family plan¬ 
ning components is more difficult. Participant absenteeism re¬ 
mains a significant problem, requiring extensive outreach with 
highly skilled staff (Quint et al., 1991). 
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Mobilizing Neighborhoods 

Other local initiatives aim not to strengthen specific families, 
but instead, to rebuild and strengthen neighborhoods. This ap¬ 
proach is based on historical evidence indicating that sustained 
change occurs most readily when local residents invest themselves 
and their resources in the effort (Cochran, 1990; McKnight and 
Kretzman, 1992; Davies, 1991). 

Successful neighborhood mobilization has occurred through at 
least four mechanisms: (1) community organizing and develop¬ 
ment, (2) collaboration in service delivery, (3) the implementation 
of community-based programs, and (4) the involvement of fami¬ 
lies in school governance and instruction. Fundamental to each 
strategy is the importance of building on existing resources and 
engaging the people—adult and adolescent residents—typically 
excluded from such efforts. 

Community organizing and development initiatives run the 
gamut from simple networking and coalition building to resource 
leveraging. The common focus is an effort to realign the politi¬ 
cal, financial, and institutional forces in neighborhoods. In the 
most distressed neighborhoods, there is often a need for residents 
to coordinate traditional grassroots organizing with larger initia¬ 
tives in the form of community development corporations (CDCs). 
CDCs, often organized and funded by public-private collabora¬ 
tions, provide service not currently supported by government. For 
example, a CDC might undertake a housing rehabilitation pro¬ 
gram that renovates existing housing stock, which it then rents to 
citizens. Another housing program might seek to turn the pro¬ 
gram into a community-based effort that requires potential 
homeowners to participate in the renovation program in many 
ways, from management to remodeling (Leavitt and Saegert, 1989; 
Rivlin, 1991). 

CDCs often seek to enhance the beauty and safety of neighbor¬ 
hoods as a strategy for retaining residents and businesses. In one 
area of New York City, for example, the Grand Central Partner¬ 
ship supplements municipal services with a 50-person security 
force, a 40-person sanitation force, and an extensive program for 
homeless persons. Another partnership has renovated a major 
park in Manhattan, providing a place for adults and young people 
to relax and play in safety. Other CDC programs broaden the 
array of services available to parents through the provision of 
family support and education, child care, and after-school pro¬ 
grams (Edelman and Radin, 1991; Leinberger, 1992). 
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The provision of services through collaboration between fed¬ 
eral, state, and community-based entities is another method of 
neighborhood mobilization. Programs of the U.S. Office of Eco¬ 
nomic Opportunity were developed on this model. One barrier is 
that government agencies are hesitant to share authority with 
neighborhood residents, who are too often viewed only as pro¬ 
spective clients. Nonetheless, collaboration has long been the 
mechanism for delivering employment and training services, and 
in recent years similar programs have successfully delivered youth- 
oriented services traditionally provided by the police, justice sys¬ 
tem, social services, and health and mental health agencies (Spergel, 
1976; Sauber, 1983; Eisenhower Foundation, 1990). 

Collaborative or jointly organized services can offer tangible 
benefits not easily accomplished through more traditional modes. 
However, successful implementation demands concrete knowledge 
of the neighborhoods in which programs operate, including re¬ 
source availability, past history and present conditions, income 
mix, and cultural norms and beliefs. Consequently, using neigh¬ 
borhood residents as professional staff and as members of govern¬ 
ing bodies better ensures that the problems defined and the solu¬ 
tions offered are consistent with local conditions. Collaboration 
also appears to enhance the attachment of the involved adults to 
the neighborhood, and in some studies services have been pro¬ 
vided more efficiently and with improved client outcomes (Camino, 
1992; Cochran, 1990; Suttles, 1972). 

It must be remembered, however, that the most beneficial ef¬ 
fect of community initiatives is likely to be on the individuals 
involved in the effort. The tangible, but modest, achievements of 
CDCs benefit a small number of people and are easily overwhelmed 
by the major structural changes in neighborhoods as discussed in 
Chapter 4. We know far too little about the ecology of urban 
change—why certain neighborhoods implode into disorganization 
and disintegration while others do not. 


nizations have become directly involved in providing services to 
offenders. Often, community and justice system collaborations 
focus on juvenile restitution programs, in which young people are 
ordered by the court to pay restitution to their victims or to en¬ 
gage in community service to pay back the neighborhood. While 
these programs have benefits for young people and crime victims, 
their potential may be even greater as a vehicle for mobilizing 
neighborhoods. 

In the Juvenile Justice Alliance in Oregon, government officials 
and community organizations have created a model for services to 
all young people. The restitution program, for instance, has led 
to coalitions between business and labor organizations, trained a 
large cadre of paid and volunteer staff, and developed ties to orga¬ 
nizations not traditionally associated with juvenile justice or youth 
service, such as forestry, fish and game, and wildlife groups (Bazemore, 
1988). Other interventions have focused on providing new oppor¬ 
tunities for young people, mediating with schools and law en¬ 
forcement agencies to change policies, and developing job and 
community service programs. On the whole, programs that em¬ 
phasize advocacy and institutional mediation appear to be more 
effective than approaches based on mobilizing residents to pro¬ 
vide traditional educational and social services (Fagan, 1987). 

Community-based youth programs are often implemented to 
fill the void in adolescents' lives that results from extremely stressed 
families and to provide developmental experiences typically of¬ 
fered by schools, health programs, or employment training agen¬ 
cies. Such programs play a key role in development by giving 
young people a sense of membership, a chance to develop support¬ 
ive relationships with a range of adults and peers, and an opportu¬ 
nity to develop functional and interpersonal skills necessary for 
healthy adolescent development (Pittman and Wright, 1991). Not 
surprisingly, community-based youth programs have been found 
to be an integral factor contributing to resiliency and positive 
self-identities among young people (Werner and Smith, 1982; Heath 
and McLaughlin, 1991). 

Viewed as neighborhood institutions, these diverse organiza¬ 
tions—ranging in size from volunteer-run organizations to multi- 
million-dollar entities—can collectively provide young people with 
a critical array of opportunities and services, as well as a place to 
form interpersonal relations with adults and peers. Because com¬ 
munity-based services typically make little or no distinction be- 



grams that remove stigmatizing distinctions nice undeserving 
or "high risk." Often staffed by neighborhood residents and vol¬ 
unteer these programs have sought to fill the gaps by providing 
services not extensively supported by government and not readily 
available elsewhere: group counseling, life-skills training, family 
counseling, substance abuse education, and supportive services 
for abused children (Sauber, 1983; Pittman and Cahill, 1992; Inde¬ 
pendent Sector, 1992; Littell and Wynn, 1989; Wynn et al., 1987). 
They can also serve as protective institutions that promote ado¬ 
lescent development and prevent entry into the child welfare and 
criminal justice systems (Bronfenbrenner, 1979; Garbarino, 1985; 
Pittman and Wright, 1991). Neighborho6ds can also be directly 
strengthened through the contributions of young people. Com¬ 
munity action youth programs demonstrate the value of using 
local residents in the effort to rebuild neighborhoods. In El Puente, 
for example, they have initiated a recycling program, formed an 
advocacy/action group ("The Toxic Avengers") to oppose the con¬ 
centrations of toxic wastes in their neighborhood, established an 
AIDS education drama group, and conducted a measles immuni¬ 
zation campaign. At YouthBuild, participants have organized a 
construction company that renovates city-owned buildings and 
are developing a local child care center. In other programs that 
employ youth service, youth are conducting community needs 
assessments, renovating housing, serving as tutors, and providing 
service to elders, to list only a few examples (Nathan and Kielsmeir, 
1991; Quinn, 1992). 

The school building is an integral part of all communities. Not 
only is it the setting in which the majority of young people spend 
each day, but ideally, it is also a place where parents, other neigh¬ 
borhood adults, and service providers can form personal relation¬ 
ships and collaborate in the change process. Hence, changing 
schools can help strengthen neighborhoods. Furthermore, the ac¬ 
tive involvement of parents can help to transform the culture of 
the school itself (Lightfoot, 1975; Davies, 1991). Family involve¬ 
ment in all phases of schooling—from governance to the instruc¬ 
tional process—provides direct mechanisms of parent empower¬ 
ment. 

Several recent initiatives seek to engage parents and school staff 
in a collaborative efforts: 

• The social development model creates organizational struc¬ 
tures whereby stakeholders (students, parents, teachers) meet on 
a regular basis to make decisions regarding the climate of schools, 
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with an emphasis on ensuring that the academic and social needs 
of all students are explicitly addressed in all school activities (Comer, 
1988). 

• In the accelerated schools model, school stakeholders col¬ 
laborate in creating school structures and instruction consistent 
with "new" school norms, with an emphasis on reflection, trust, 
risk taking, and communication (Levin, 1987). 

• The schools reaching out model emphasizes experimentation 
and "participatory inquiry" among stakeholders, aimed at identi¬ 
fying the major barriers to quality education in schools, and de¬ 
veloping consensus and plans to address priority issues (Davies, 
1991). 

Moreover, family involvement has direct benefits for students. 
Program evaluations consistently find that such involvement en¬ 
hances the academic achievement of students, particularly when 
parents take an active role as classroom tutors or engage in struc¬ 
tured home-based instruction that is complementary to, and rein¬ 
forces, classroom instruction (Epstein, 1991a,- Swap, 1990; Eastman, 
1988). 

Regardless of the type of involvement, schools must confront 
the fact that low-income and minority parents are often isolated 
from and distrustful of schools. In part, this lack of involvement 
is because it is difficult for parents to arrange for child care for 
younger children or time off from work. But it also stems from 
the structure of schools: teachers are granted little time to work 
with parents and are given little training to learn how to engage 
parents. It is also due in part to explicit and implicit messages 
from the school that parents are not welcome (Lightfoot, 1975; 
Lareau, 1989; McLaughlin and Shields, 1987; Slaughter and Schneider, 
1986; Boutte, 1992). 

Yet for each of these barriers, many communities and school 
districts have implemented programs with demonstrated effectiveness. 
A fundamental ingredient for success is that schools must create 
opportunities for partnership—teachers need time for collabora¬ 
tion, and principals need to instill an organizational ethos that 
encourages the development of sustained relationships. For ex¬ 
ample, studies of Chapter 1 and Head Start have shown that teachers 
and parents will engage in governance activities if they are given 
genuine opportunities to participate in key decision-making fo¬ 
rums. Studies of home-school partnership consistently demon¬ 
strate that parents will become involved if teachers expect par- 
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IMPROVING INSTITUTIONAL SERVICES 

In this section we highlight some good practice initiatives—in 
the areas of health, education, and employment training—that 
seek to replace current institutional practice with alternatives 
better suited to the developmental needs of adolescents. 


New Settings for Health Services 

The U.S. health system, built around and financially sustained 
by the treatment of pathology and physical disorders, provides 
strong incentives for service to be provided in traditional settings, 
such as hospitals and physician offices. But these settings are not 
well suited to the provision of comprehensive health services and 
are often inaccessible for low-income adolescents and their fami¬ 
lies. A number of communities have attempted to fill this gap by 
developing alternative school- and community-based centers—some 
are linked to and supported by hospitals, others are freestanding. 

There are only about 400 school-linked health programs in the 
country, which serve less than 1 percent of all adolescents. School- 
linked health centers convey a number of benefits. They are 
readily accessible and provide a confidential setting in a familiar 
environment, and they integrate health and education to promote 
preventive interventions. Sports and health examinations and 
immunizations are often the most frequently offered services. School- 
linked health centers rarely provide contraception or refer preg¬ 
nant teenagers for abortions,- reviewers often note that the weak¬ 
est components of school-based adolescent health centers are their 
family planning programs (Kirby and Waszak, 1989; Dryfoos, 1988; 
Levy and Shepardson, 1992). 

Research indicates that the centers reach a large percentage of 
the student population in the schools where they are located and 
that they identify significant numbers of untreated or unrecog¬ 
nized health conditions. Some centers have demonstrated posi¬ 
tive effects in delivering preventive services with measurable out¬ 
comes, such as reduction in pregnancy rates, delay in onset of 
sexual activity, increased contraceptive use, and improved school 
attendance (Dryfoos, 1990; Packard Foundation, 1992). 

The heaviest demand on school-linked health services is for 
individual counseling to address adolescent depression, stress, and 
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substance use. However, the lack of insurance coverage for these 
conditions means that most centers can only provide crisis inter¬ 
vention and short-term treatment. In response, some schools are 
forming collaborative programs with local family support and mental 
health services to provide counseling and early intervention ser¬ 
vices to students, both self-referrals and those identified by teach¬ 
ers. Because the centers value confidentiality and are easily ac¬ 
cessible, they are able to provide preventive services to many 
young people who would otherwise not have them (Lorian et al., 
1984; Orr, 1987; Millstein, 1988; G. Reynolds, 1991, personal com¬ 
munication; A. Shirley, 1992, personal communication). 

Community-based multiservice centers (e.g., drop-in centers, 
life options centers, community clinics) provide access to both in¬ 
school and out-of-school young people. Community centers are 
accessible to dropouts and are not subject to school regulations, 
but they are not linked to a primary institutional base. They are 
able to consolidate and link services, however, and they often use 
an array of creative strategies to make services attractive, rel¬ 
evant, and developmentally appropriate for youth. At the highly 
regarded New York City programs, The Hub and The Door, for 
example, health services are supplemented with peer-based inter¬ 
ventions and supports, mentoring, and classes in the arts, life 
skills, and job and career training. 

The greatest strength of community-based centers is their em¬ 
phasis on outreach. The most vulnerable teenagers are often iso¬ 
lated, living either on their own or in dysfunctional family set¬ 
tings. Such youths are unlikely to engage the health system, 
through either a school or community clinic; street-based out¬ 
reach is the most effective means for reaching them. However, 
this strategy for adolescents from high-risk settings requires ag¬ 
gressive outreach by talented providers who know and are trusted 
in the community,- see, for example, Joseph (1992) on outreach 
programs for adolescents at risk for HIV infection (also, K. Hein, 
1991, personal communication). For example, midnight basket¬ 
ball leagues in New York appear to be effective settings for con¬ 
ducting outreach to populations at risk for health problems (M. 
Cahill, 1992, personal communication). Regardless of the setting 
in which service is provided, however, five strategies appear most 
effective in ensuring accessibility and outreach (H. Spivak, 1992, 
personal communication): 

1. modifying hours of operation to include service after school 
and in the evening; 

2. locating services in settings familiar to youth; 



and police, public housing corporations, youth centers, recreation 
programs, and schools,- and 

5, consolidating services into comprehensive, multiservice en¬ 
vironments. 


New Academic Approaches 

Perhaps the most important step in fostering adolescent devel¬ 
opment and achievement is the improvement of education. Be¬ 
ginning with A Nation at Risk (National Commission on Excel¬ 
lence in Education, 1983), there has been a stream of highly negative 
assessments of the education system. Schools have responded by 
broadening the range of programs that they offer. Indeed, the 
education system is becoming the dominant setting for preven¬ 
tive health services, as well as for substance abuse prevention, 
sex education, and violence prevention programs. The call for 
greater emphasis on basic skills has led to broader requirements 
for courses in math, reading, and science. Increasingly, schools 
are integrating "work-readiness" components into their curricu- 
lums. Many schools have also sought to improve accountability 
and performance from principals, teachers, students, and parents: 
for example, schools are beginning to implement policies of school- 
based management, parent choice, and common curriculums as 
mechanisms for accountability and vehicles for change. 

Changes in policy are important only if they contribute to more 
effective school and classroom environments in which students 
are strongly motivated to work hard at challenging learning tasks. 
As yet, there has been relatively little national attention to issues 
of school organization and instruction, although these are clearly 
critical to schools' effectiveness. Research shows that fundamen¬ 
tal instructional practices—ability grouping (tracking), grade re¬ 
tention, Chapter 1 programs, categorical dropout prevention pro¬ 
grams—create many disadvantages for low-achieving students and 
have not been effective in improving academic achievement among 
such students. 

Some school districts are implementing alternatives to these 
practices, many of which have empirical support, and others that 
are justified by research on student learning and motivation. The 
common denominator is an effort to provide quality programming 
for low- as well as high-achieving students. Specifically, explicit 
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efforts are made to ensure low achievers are afforded the caring 
teachers, energetic instruction, and high expectations for success 
that have traditionally been principally offered to higher achiev¬ 
ing students. In so doing, they create a positive setting for learn¬ 
ing and growth. 

In some schools, rigid forms of tracking have been replaced 
with a mix of heterogeneous and "accelerated" classes that pro¬ 
vide extra assistance from the school's most accomplished teach¬ 
ers. One example is for ability grouping in only one or two sub¬ 
jects, with the rest of the student's program occurring in heterogene¬ 
ous classes. Instead of attempting to fine-tune track assignments 
into the most homogeneous groupings, other schools use broad¬ 
band groupings that separate only the students at the extremes of 
ability (Oakes and Lipton, 1992; Newmann and Thompson, 1987; 
Cohen, 1986). 

Because being retained in grade is one of the most stressful 
experiences for students, with clear negative effects on subsequent 
achievement, some schools have implemented alternatives to tra¬ 
ditional grade retention practices. Other models allow students 
to advance in grade level while concurrently taking "bridging classes" 
and receiving extra help to make up deficiencies (Goodlad and 
Anderson, 1987; Slavin, 1990; Braddoclc and McPartland, 1992). 

Chapter 1 and dropout prevention programs are the traditional 
means for providing extra assistance to the most needy students. 
However, they are often de facto lower tracks for students who 
have been retained. There are alternative strategies that do not 
require tracking and that have been found to produce less grade 
retention and higher achievement. For example, some schools 
form interdisciplinary teacher teams that allow scheduled time 
with small groups of "remedial" students. Other schools use peer 
tutoring or direct tutoring by teachers during scheduled periods 
(Maclver and Epstein, 1991; Lloyd, 1978; Kelly et al., 1964; Mad¬ 
den et al., 1991; Hedin, 1987; Cohen et al., 1982). 

Other models provide extra assistance through methods that 
allow students to remain in their regular classrooms. Some pro¬ 
grams use instructional strategies that allow all students to learn 
common course contents; others use multiple textbooks and in¬ 
structional methods to accommodate different learning styles (Epstein 
and Salinas, 1991; The Civic Achievement Award Program, n.d.; 
Levin, 1987). Less frequently, students are given options as to the 
type of extra assistance they receive, a strategy that appears to be 
successful in enhancing the student's motivation to engage in the 
learning process (Treisman, 1985; Ascher, 1991). 
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Finally, some schools are replacing traditional Chapter 1 "pull¬ 
out" programs and dropout prevention programs with initiatives 
that seek to avoid labeling and further isolating low-achieving 
students by instead implementing schoolwide programming for 
the benefit of all students. The most promising programs directly 
address student motivation by complementing traditional instruc¬ 
tional strategies with more diverse pedogogies, including experi¬ 
ential and cooperative learning. Explicit efforts are made to en¬ 
sure that instruction is directly relevant to students' interests and 
concerns (LeTendre, 1991; Massachussets Advocacy Center and 
Center for Early Adolescence, 1988). 

A positive school climate—one in which students feel "mem¬ 
bership" in their schools and in which they perceive that teachers 
care about them as individuals—is considered a prerequisite for 
student engagement in either academic or vocational learning. 
The large size of many high schools is seen as a strong institu¬ 
tional barrier to a positive school climate. In large schools, teach¬ 
ers are most likely to form close supervisory relations with only 
the most accomplished students, while others (most often minor¬ 
ity students and low achievers) remain isolated from ongoing adult 
attention (McPartland, 1990, 1991; Bryk et al., 1990; Powell et al., 
1985). 

Available evidence indicates that low-achieving students are 
most likely to prosper in smaller schools. Accordingly, some 
districts have created alternative schools and schools-within-schools 
to make schools feel smaller. Alternative schools, which are usu¬ 
ally much smaller and more student oriented than the typical 
comprehensive high school, have been found to be effective with 
many students who would otherwise have dropped out (Wehlage 
et al., 1989; Gold and Mann, 1984; Glatthorn, 1975; Garbarino, 
1980). The Bronx Regional High School (New York) provides one 
of the most inspiring examples of success, educating a student 
body composed exclusively of students with serious behavior problems 
and a record of academic failure. The success of the program is 
built on respecting the students, challenging them to succeed, 
and providing the individual level of attention that they need. 
The success of Job Corps and of vocational academies is attrib¬ 
uted, in part, to the fact that academic instruction is provided in 
smaller, independent learning centers (Mangum, 1987; Dayton et 
al., 1992). 

Other schools have implemented alternatives to departmental¬ 
ized staffing as a strategy for making a school smaller and more 
personal, an approach that may be especially effective for minor- 
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ity students. There is some evidence that achievement may be 
fostered by specialist teachers, but other research indicates that 
student motivation may be so tightly tied to relations with teach¬ 
ers that they actually have greater achievement and improved 
social behavior with fewer teachers (Bryk and Driscoll, 1988; Becker, 
1987; Massachusetts Advocacy Center and Center for Early Ado¬ 
lescence, 1988; Gottfriedson and Daiger, 1979; Wehlage et al., 
1989). Most schools seek to find a balance. Some schools use 
only two or three different teachers covering all subjects for each 
student, a strategy seen especially valuable in helping young people 
succeed in the difficult school transitions—from elementary school 
into middle school and from middle school into high school. The 
more common strategy is to implement programs of interdiscipli¬ 
nary team teaching. Teams of four teachers covering each of the 
major subjects share the same four classrooms of students, with 
regularly scheduled team time to address individual student needs 
and with each adult team member having special responsibilities 
for a homeroom subgroup, including providing students with ex¬ 
tra help. 


Vocational Education and Employment and Training Programs 

As discussed in Chapter 7, the United States does not have 
well-articulated school-to-work transition programs for adolescents 
who do not enter college, enter technical training programs, or 
join the armed services—in other words, for a majority of the 
young people leaving high school each year. One consequence is 
that many adolescents move into the labor market without ad¬ 
equate training or experience. Many experts believe that more 
uniform and integrated school-to-work transition systems are needed 
(Hahn, 1991; Nothdurft, 1990; Hamilton, 1990). In the absence of 
national policy support and guidance, many schools and commu¬ 
nities have begun to develop alternatives to existing vocational 
education and employment and training programs, and in doing 
so, have begun to create their own systems. 

Most students in vocational programs and Job Training Partner¬ 
ship Act (JTPA) programs have few opportunities to test their 
skills on the job. Employers have limited opportunities to work 
with prospective employees. In response to this lack of connec¬ 
tion, the most innovative local initiatives in vocational education 
are designed for employers to provide supervised work experience 
to young people. In some models, complementary academic in¬ 
struction is provided by the school. 



In cooperative education programs, there are agreements be¬ 
tween a school and a cooperating employer. In general, both schools 
and employers offer close supervision to students and ensure that 
the student engages in relevant classroom instruction and mean¬ 
ingful work experiences. Cooperative education programs have 
been shown to enhance high school graduation rates and the 
postsecondary education enrollment. And, of all vocational pro¬ 
grams, participants in cooperative education are most likely to 
gain permanent employment in an area for which they were trained 
(U.S. General Accounting Office, 1991; Hamilton, 1990). 

Apprenticeship models are another strategy for integrating work 
experience with academic instruction. During the late 1970s, the 
U.S. Department of Labor funded eight school-to-apprenticeship 
programs, some of which continue to operate. These programs 
are similar to cooperative education: the primary difference is 
that students in the apprenticeship programs are primarily en¬ 
gaged in the building trades, with the expectation that they be¬ 
come registered apprentices at the completion of their schooling. 
Interpretations of evaluations range from positive to "spotty" (U.S. 
General Accounting Office, 1991; CSR, Inc., 1981; Siedenberg, 1989). 

More recently, a small number of school-based apprenticeship 
programs have been implemented. Their fundamental character¬ 
istic is that progressive instruction is provided for a minimum of 
3 years. In general, schools release students for about one-half 
day to engage in their apprenticeship; they also provide opportu¬ 
nities to students to relate their work experience to their aca¬ 
demic classes, for example, by assigning special projects. These 
programs differ from traditional apprenticeship programs in that 
they are not concentrated in the building trades, and students are 
not necessarily expected to take full-time work at the completion 
of the apprenticeship. After graduation, students are given sev¬ 
eral options, including full-time work, contingent on good perfor¬ 
mance, and opportunities to enter postsecondary education while 
continuing the apprenticeship (Hamilton and Hamilton, 1992a; 
Hoyt, 1990, 1991; Lerman and Pouncy, 1990; Hamilton et al., 
1991). 

In lieu of providing young people with structured work experi¬ 
ence, many schools have opted for modifying instructional ap¬ 
proaches, with particular emphasis on improving vocational edu¬ 
cation. Some efforts aim to integrate academic and vocational 
instruction by incorporating academic concepts into vocational 
programs or by coordinating the academic and vocational curricu¬ 
lum so that students are provided with complementary instruc- 


tion in both settings. Either way, many models are currently be¬ 
ing implemented. 

In recent years, curriculums have been designed that seek to 
foster work-oriented competencies in the context of academic course 
offerings (U.S. Department of Labor, 1992). The goal is to deemphasize 
essays, book reports, and research papers in favor of brochures, 
memorandum, advertising copy, and planning documents, while 
at the same time, providing a traditional liberal arts education 
that focuses on general competencies and an appreciation of learning 
through exposure to course content that is often independent of 
explicit occupational purposes (Grubb, 1992; Nothdurft, 1989). 
Alternatively, other schools are beginning to consider vocational 
education as an alternate route for academic instruction. In some 
programs, for example, students learn academic concepts through 
problem-solving activities: geometry can be taught as part of a 
curriculum on carpentry; physics and reading can be taught through 
curriculums on automotive repair or plumbing (Brandt, 1992). 

A fundamental barrier to these initiatives is that they often 
require schoolwide changes not only in the vocational curricu¬ 
lum, but in the academic curriculum as well, and such reforms 
are often poorly implemented (Grubb et al., 1991; Rosenstock, 
1991). There are few systematic evaluations, but some research 
indicates that the most successful programs concentrate resources 
in a single setting, such as a specialized high school or a regional 
vocational center, that allows educators to provide integrated and 
progressive learning experiences to young people—similar to the 
approach used in core academic courses (Goodlad, 1984; Wirt, 1991; 
Hamilton, 1990; Bishop, 1989). For example, secondary school 
"vocational academies" are one of the few models of vocational 
education that consistently has positive outcomes in terms of 
increasing graduation rates, enrollment in postsecondary educa¬ 
tion, and earnings. Organized as schools-within-schools, staffing 
for these academies often consists of three academic teachers and 
one vocational teacher who stay with cohorts of students for 2 or 
3 years. They focus on a specific field (e.g., health, electronics, 
business), building field-specific vocational courses around a core 
of academic courses (Grubb, 1992; Hayward et al., 1988; Dayton 
et al., 1992). 

Many of the themes reflected in good practice in vocational 
education have been adopted by recent initiatives in employment 
and training programs. There is an emerging consensus that aca¬ 
demic instruction is necessary to supplement traditional occupa¬ 
tional training and job placement services. And while basic edu- 
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cation currently constitutes only a small component of JTPA pro¬ 
grams, recent demonstrations reverse this emphasis: for example, 
in JOBSTART, each participant is required to take at least 200 
hours of basic skills remediation. In the Summer Training and 
Education Program (STEP), participants hold half-time jobs, with 
the rest of the day spent in basic skills remediation (Public/Pri¬ 
vate Ventures, 1987a ; Cave and Doolittle, 1991; see also Chapter 
7). Experience in these innovative programs suggests that a range 
of services is necessary for positive results. For example, some 
evidence supports the combination of early work experience with 
job training, the inclusion of remedial education in the array of 
services, and the combination of self-directed job search strategies 
and job placement programs. The program with the strongest 
positive effects—Job Corps—provides basic skills training, work 
experience, occupational training, and job placement services (Bailis, 
1991; Carnevale, 1991; Hahn, 1991; Grant Foundation, 1988; U.S. 
General Accounting Office, 1991; Public/Private Venture, 1987b). 
Because participants are at high risk for dropping out of school or 
not sustaining participation in employment and training programs, 
for example, outreach and case management are essential compo¬ 
nents. Employment programs that incorporate counseling, peer 
group supports, and mentoring components are increasing. The 
actual quality and mix of such services vary widely, however, and 
often they remain secondary or are offered only on a referral basis. 
To be effective, programs need to view them as essential compo¬ 
nents, of a level of importance comparable to the core employ¬ 
ment services that are traditionally provided (Public/Private Ven¬ 
tures, 1987c). Although the need for comprehensiveness has been 
well understood since the 1960s, such programs have high front- 
end costs, and resources have rarely been available to support 
them. As a result, the overwhelming majority of programs have 
been narrowly focused. 

Finally, the stigma attached to employment and training gradu¬ 
ates has led other programs to take actions to inform potential 
employers about the skills and motivation of participants. Other 
approaches include "job portfolio" program components that pro¬ 
vide graduates with a "credential" listing their special strengths, 
accomplishments, skills, and references; such programs have had 
promising effects (Charner, 1988; Stemmer et al., 1992). Career 
Beginnings provides participants with instruction in self-directed 
job search strategies; so does Jobs for America's Graduates, in 
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vide ongoing case management assistance to help them retain those 
jobs (Cave and Quint, 1990; Jobs for America's Graduates, 1989). 

KEY ELEMENTS OF COMPREHENSIVE SERVICE 

Researchers and practitioners agree that adolescents (as well as 
families) in high-risk settings require comprehensive services, but 
there is less agreement regarding the most useful conceptualization 
of comprehensive services. In general, however, "comprehensive" 
highlights the emerging consensus that rather than offering a single 
type of service or adopting a single categorical program goal (e.g., 
substance abuse prevention, school retention, family counseling), 
programs should offer a range of services and have multiple goals. 
(Indeed, almost all of the programs cited in this chapter are com¬ 
prehensive.) This perspective reflects the well-documented find¬ 
ing that adolescents who engage in one type of problem behavior 
often concurrently engage in others. It suggests that, to the ex¬ 
tent possible, all needed services should be offered in a single site 
or at least under a single administrative structure. Not all com¬ 
prehensive programs, however, are implemented within single sites 
by single agencies. More recently, some programs are comprehen¬ 
sive by virtue of integrating program components provided by dif¬ 
ferent service entities. Regardless of the structure, the goal of 
comprehensive service delivery systems is to transcend categori¬ 
cal labels, organizations, and funding sources to bring together an 
appropriate package of service that is easily accessible to young 
people and their families. 

Current national policies are not supportive of comprehensive 
service: almost all federal and state funding is allocated by "prob¬ 
lem" to designated agencies responsible for designated services 
(Dryfoos, 1990). In the absence of policy support, an increasing 
number of communities have taken the initiative, sometimes supported 
by public and private funds, to implement comprehensive pro¬ 
grams. Schools are often the settings for comprehensive services 
because almost all children use them, at least initially. Other 
sites are also being used successfully, including housing projects 
and community centers. "Second-chance" employment demon¬ 
strations, school-linked health and mental clinics, family resource 
centers, street-based clinics, community-based youth development 
programs, and the Cities in Schools models are just a few illustra¬ 
tions of comprehensive programs. These initiatives have had docu¬ 
mented success in increasing the accessibility and use of available 
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city of evaluation research that identifies the outcomes of that 
use. 

In this section, we highlight four cross-cutting program strate¬ 
gies that appear particularly important for adolescents from high- 
risk settings—independent of institutional setting: (1) sustained 
adult support, nurturance, and guidance; (2) opportunities to be¬ 
come involved in the community through structured community 
learning and service experiences; (3) opportunities to engage in 
structured experiences, including cooperative activities with peers, 
aimed at learning how to cope productively with the stress and 
pressures emanating from high-risk settings; and (4) demonstra¬ 
tions of respect and trust from adults, by having choice and "voice" 
within programs, and by learning about and experiencing different 
cultures and traditions. 

Sustained Adult Support 

Perhaps the most serious risk facing adolescents in high-risk 
settings is isolation from the nurturance, safety, and guidance 
that comes from sustained relationships with adults. Parents are 
the best source of support, but for many adolescents, parents are 
not positively involved in their lives. In some cases, parents are 
absent or abusive. In many more cases, parents strive to be good 
parents, but lack the capacity or opportunity to be so. In re¬ 
sponse, mentoring and case management are becoming an essen¬ 
tial element of most programs; additional services are needed for 
adolescents in transition from the foster care system. 

Mentors, in the traditional sense of the term, are adults, typi¬ 
cally unrelated volunteers, who assume quasi-parental roles as 
advisers, teachers, friends, and role models for young people. Mentors 
are often expected to be confidants and advocates and, in some 
programs, to develop collaborative relations with parents and school 
staff. The empirical foundation for mentoring programs stems 
from the literature on resiliency, which indicates that a key fac¬ 
tor in successful adolescent development is the presence of a sus¬ 
tained and nurturing relationship with adults (Garmezy, 1987; Rutter, 
1987). Evaluation data are scarce, however, primarily because 
most research has examined the effects of mentoring within the 
context of other program services (see below). 

Most recently, mentoring programs have been used as a vehicle 
for preventing teenage pregnancy and delinquency and as a means 
for addressing isolation in high-poverty neighborhoods. Young 
males from poor families are a particular focus, because they are 


seek to reduce the isolation or young people from the labor mar¬ 
ket by matching older adolescents with community adults who 
hold positions of authority in business and government (Mincy 
and Weiner, 1990; Dryfoos, 1990; Children's Defense Fund, 1988; 
Mentoring International, 1989). 

It is questionable if mentoring programs can replicate the par¬ 
ent-adolescent relationship, and few programs have that expecta¬ 
tion. However, mentoring relationships with young people can be 
effective if they extend over time and if mentors themselves have 
clear goals, adequate training, and adequate support from the sponsor¬ 
ing organization. These requirements create a dilemma: as the 
number of young people who need mentors increases, the demands 
on mentors to be "full-service providers" makes it increasingly 
difficult to enlist volunteers. Because of this dilemma, perhaps 
the primary goal of "freestanding" mentoring programs should be 
to help young people build competencies. Other positive out¬ 
comes—such as trust and close affiliation—are likely to surface as 
a result of the skill-building process (Hamilton and Hamilton, 
1992b; Roche, 1979). 

Even under the best of circumstances, it is difficult for parents 
to connect their children with necessary educational and service 
programs. In other cases, parental involvement may not be appro¬ 
priate or desired by adolescents who must arrange services on 
their own. In response, many programs have found it necessary to 
implement extensive case management services. 

Most often, case managers (also known as counselors, advo¬ 
cates, or mentors) work directly with adolescents to arrange ser¬ 
vice delivery. In most community-based youth development pro¬ 
grams, such as The Door and El Puente, young people are given a 
primary counselor or mentor immediately on entering the pro¬ 
gram. Some schools have found that the traditional school coun¬ 
selors fail to meet the needs of at-risk youth and so are institu¬ 
tionalizing alternative methods of providing youth with close personal 
relationships. At the South Brooklyn Alternative School, for ex¬ 
ample, every staff member is assigned as a "counselor-advocate" 
for specific students (Pittman and Cahill, 1992). 

The use of case managers is well established in programs for 
teenage mothers, for whom there is a need for interagency coordi¬ 
nation and flexibility. In the Teenage Pregnancy and Parenting 
Project (TAPP) model, for example, the counselors are not tied to 
any particular service delivery system, but help link clients with 
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a broad array of programs, including school, social, nutritional, 
employment, obstetrical, public health services, and infant day 
care. The counselors, primarily social workers, also provide counsel¬ 
ing and conduct follow-up to ensure that clients received services. 
In comparison with national and local norms, TAPP clients had 
fewer repeat pregnancies, stayed in school for a longer period after 
delivery, and had fewer low-birthweight babies. Clients who main¬ 
tained consistent contact with their counselors generally had the 
most positive outcomes (Brindis et al., 1987). Another program, 
the Adolescent Pregnancy and Dropout Prevention Model, has re¬ 
ported an 88 percent school retention rate among teenage mothers 
served in the program. Success appears in part to be due to the 
case managers, who meet with teenage mothers on a regular basis 
to inform them about academic alternatives, help them identify 
job interests, and arrange for tutoring and home teaching (Earle, 
1989). 

Other programs rely on case management as an integral strat¬ 
egy to prevent entry into the justice and foster care systems. The 
Adolescent Diversion Project (ADP), for example, focuses on youth 
who have already committed delinquent acts but have not yet 
been formally adjudicated. The ADP is designed to develop em¬ 
powerment skills in young people and their parents by building 
on the personal strengths existing within their families. The in¬ 
strument for change is an extensively trained family worker (uni¬ 
versity student or community volunteer) who spends 3 hours per 
week with the assigned youth for 4-5 months. Evaluation results 
showed less recidivism among ADP participants than among other 
delinquent adolescents (Davidson and Redner, 1988). 

The effectiveness of case management depends on case manag¬ 
ers who can work across service domains. Whether directed at 
parents or at-risk youth, case management is a difficult and labor- 
intensive service. Because of the heavy demands on their time, 
case managers in all programs report that caseload size is a major 
barrier to performance. For those who work across agencies, con¬ 
fidentiality of information is often a problem. Finally, case man¬ 
agers must confront the lack of available services: adequate child 
care, housing, and employment opportunities remain limited, de¬ 
spite the best efforts of case managers (Brindis et al., 1987; Quint 
et al., 1991). 

Adolescents in foster care face special barriers to making a suc¬ 
cessful transition into young adulthood. All have experienced the 
effects of severely troubled families, and many have spent their 
childhoods in many homes. They often need sustained emotional 
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relationships with adults, as well as counseling or mental health 
services. The availability of an individual who provides continu¬ 
ous care and attention to the adolescent for an extended period of 
time is especially crucial as part of planning "discharge" from 
foster care. 

Ideally, discharge planning, a process that engages the adoles¬ 
cent and all guardians as full participants, should begin well be¬ 
fore age 18, both to ensure that adolescents develop necessary 
skills and to arrange necessary support services. In the most 
comprehensive models, child welfare agency staff serve as case 
managers who coordinate with government agencies and commu¬ 
nity-based youth programs to ensure the availability of counsel¬ 
ing, recreational, and competency-building services, and often to 
arrange transitional housing as well (Merry, 1987; Spergel and 
Hartnett, 1990). 


Community Learning and Service 

One of the realities of daily life for adolescents from high-risk 
settings is impoverished neighborhoods—neighborhoods that lack 
recreational and employment opportunities, safety, and many role 
models of successful adults. Such adolescents often develop feel¬ 
ings of alienation and hopelessness; they do not develop feelings 
of caring or attachment to their neighborhoods. In response to 
this situation, many programs have begun to incorporate commu¬ 
nity learning and service into their array of services. 

Empirical and evaluation research supports this approach. A 
broad body of literature indicates that community participation— 
in the form of community service, internships, and experiential 
learning—has measurable effects on young people in terms of pre¬ 
venting problems and in promoting competencies and achieve¬ 
ments. For example, there is evidence that community learning 
and service programs enhance attachments to neighborhoods. That 
is, in well-designed programs, young people have been found to 
develop a greater interest in local issues and a perceived compe¬ 
tence that they can bring about change (Hamilton and Zeldin, 
1987; National Task Force on Citizenship Education, 1977; Calabrese 
and Shumer, 1986; Newmann, 1975). 

Community learning and service can also be considered an al¬ 
ternative pedagogy to assist young people to develop a range of 
competencies. For example, planned community experiences have 
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Rutter and Newmann, 1989). Other studies indicate that youth 
with structured community experiences and service show greater 
increases in problem-solving skills, personal and social responsi¬ 
bility, and earnings, and in accepting attitudes toward those dif¬ 
ferent from themselves (Conrad and Hedin, 1982a,b ; Hamilton, 
1980; Hamilton and Fenzel, 1988; Bucknam and Brand, 1983). 


Developing Emotional Strengths and Life Skills 

Young people from high-risk settings often need special ser¬ 
vices to confront the emotional pain and feelings of hopelessness 
that can interfere with positive development. Some community 
programs are implementing interventions that facilitate collabo¬ 
rative peer group relations so that young people can learn from, 
and support, each other. Other programs are providing structured 
opportunities for young people to practice and develop the social, 
decision-making, and life skills necessary to succeed in high-risk 
settings. 

An emerging body of research indicates that various forms of 
peer counseling and instruction, when conducted with adult guid¬ 
ance, can serve as supports for coping with the influences of high- 
risk settings. For example, the Teen Outreach program combines 
volunteer community service with after-school group counseling 
sessions to help young people confront the stress in their lives. A 
3-year evaluation indicated that Teen Outreach participants had 
fewer pregnancies and were less likely to drop out of school or get 
suspended than a comparable group of students. Benefits were 
greatest for those at greatest risk and were related to the number 
of volunteer hours worked and attendance at the counseling meetings 
(Philliber et al., 1988). In the Teen Choice program, social work¬ 
ers staff three components: small groups, individual counseling 
and referral, and classroom dialogues. This approach has also had 
success in increasing contraceptive use among young people (Stern, 
1988). 

The power of peer counseling and group discussion have also 
been demonstrated in the use of high school curriculums on sub¬ 
stance abuse and violence prevention. An analysis of drug pre¬ 
vention programs found that, of five approaches examined, peer 
programs were the most effective on all outcome measures, espe¬ 
cially on indices of actual drug use (Tobler, 1986). In violence 
prevention programs, staff seek to create a process by which young 
people discuss and analyze violent behavior and identify and prac¬ 
tice alternative behaviors to deal with their anger. Simulations 
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Center, 1989). 

Similarly, cooperative learning is being used to transform class¬ 
rooms into settings in which students collaborate to achieve learning 
goals. Data generally support this approach, which is used exten¬ 
sively in elementary grades and often in middle grades. It is 
ironic that cooperative learning is not widely adopted in high 
schools, where student responsiveness to peer group pressures is 
even stronger than at younger ages (Johnson and Johnson, 1987; 
Slavin, 1990; Braddock and McPartland, 1992). 

Most programs for at-risk youth focus on preventing problem 
behaviors; less attention has focused on building the emotional 
strengths of young people. This approach has led to prevention 
programs that try to scare young people, ask them to "just say 
no," or disseminate didactic information. But studies consistently 
find that these traditional strategies of problem prevention (of 
substance abuse, sexual activity, violence) have little or no posi¬ 
tive impact, especially when they constitute the primary program 
intervention, and they may even stimulate further acting out (Dryfoos, 
1991; Falco, 1988; Hayes, 1987). 

The history of failure among prevention programs has led some 
service providers to develop alternative strategies. There is an 
emerging body of research indicating that programs that try to 
strengthen adolescents' coping, decision-making, and assertive skills 
lead to better outcomes. These programs—grouped under the la¬ 
bel of "social and life-skills training"—help adolescents to iden¬ 
tify and resist the social pressures that encourage problem behav¬ 
iors. The most successful programs have taken a progressive approach, 
first teaching adolescents strategies to address general life dilem¬ 
mas and then focusing on coping with the specific pressures to 
use drugs or engage in sexual activity. Most programs develop 
activities to promote responsible behavior as a step toward future 
abstinence. Other models shown to be effective are peer taught, 
use older adolescents or young adults as role models, include me¬ 
dia analysis, and make counseling available for those with special 
needs (Tobler, 1986; Hansen et al., 1988; Stringham and Weitzman, 
1988). 

Social and life-skills training programs share many features of 
current "social competence promotion" or "mental health promo¬ 
tion" programs. In general, the programs that demonstrate posi- 



tive outcomes seek to help adolescents develop an overall sense 
of well-being, flexibility in dealing with stress, and a repertoire of 
behavioral skills needed to solve both interpersonal problems and 
problems of daily living. Most of these programs are integrated 
into school curriculums, and involve between 8 and 20 sessions 
conducted by teachers with special training. The programs com¬ 
bine informational and experiential activities, complemented by 
group discussion and counseling. Early evaluations indicate that 
these programs are successful in improving adolescents 7 impulse 
control and self-identity, ability to understand the perspective of 
others, ability to solve problems, and school performance (Elias et 
al., 1986; Weissberg et al., 1988; Felner and Felner, 1989). 

Demonstrating Trust and Respect for Adolescents 

Explicit in good practice models is the recognition that young 
people, like all people, need to feel a sense of comfort and need to 
be offered a sense of autonomy in order to profit from program 
teachings and experiences. For this reason, many community programs 
seek to design programs that encompass principles of trust and 
respect for young people. Consistent demonstrations of caring 
and high expectations for young people are a prerequisite. Many 
programs are also providing young people with choice and 7/ voice 77 
regarding program operation, and, in response to the racial and 
ethnic diversity of adolescents, many practitioners incorporate cultural 
traditions and values into programs. 

Choice and “Voice” for Adolescents 

Personal attachments to institutions and engagement in pro¬ 
gram activities occur most readily when participation is volun¬ 
tary or when individuals have options about how and when to 
participate (Newmann, 1981). Many school-linked health centers, 
for example, attribute their effectiveness to the fact that partici¬ 
pation is voluntary, discussions are confidential, and young people 
are encouraged to bring friends along for support. Few youth 
development programs have enrollment requirements, so young 
people can immediately participate in activities. Adolescents are 
given choices about participation in the activities: a “drop in, 
test things out 77 approach is essential to effective programming. 
The almost universal use of small groups, flexible grouping prac¬ 
tices, symbols of membership (uniforms, T-shirts), and clear structures 
(regular meetings, codes of conduct) reflects an organizational and 
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programmatic recognition of the importance of group member¬ 
ship. Not surprisingly, adolescents in high-risk settings are most 
likely to identify community-based youth programs as their major 
source of institutional attachment (Pittman and Cahill, 1992; Heath 
and McLaughlin, 1991). 

Youth development programs also use their institutional ad¬ 
vantage to allow young people to participate in program decision 
making. In many programs, adolescents are given the responsibil¬ 
ity of developing, implementing, and enforcing rules regarding 
drugs, violence, and conduct. Similarly, most community-based 
youth programs provide opportunities and expect adolescents to 
take responsibility for themselves and for others. For example, in 
The City, Inc., an alternative school and youth program, partici¬ 
pants decide how to address problems when their peers break es¬ 
tablished rules (Pittman and Cahill, 1992). In the Youth Action 
Program (which provides job training and education for young 
people from poor neighborhoods), the youths participate in every 
level of program governance, from staffing and budget decisions 
to program and policy initiatives. Similarly, in a program spon¬ 
sored by the Kalamazoo Youth United Way, participants conduct 
needs assessments, raise money for youth programming, and then 
decide how and where to expend the money (The Union Institute, 
1991). 

It is more difficult to promote institutional membership in schools, 
since attendance is mandatory. Nonetheless, evidence suggests 
that teachers can form personal relationships with students—a 
prerequisite for membership—if students spend sustained time with 
teachers on an individual basis or in small groups and if they 
engage together in such activities as recreation, counseling, and 
the study of more than one subject (Bidwell, 1970; Newmann, 
1981). Choices can also be provided to students within the con¬ 
fines of schools. In some schools, adolescents choose whether to 
engage in cooperative or independent learning in certain classes, 
with the provision that they engage in both during a given week. 
Students in need of remedial instruction show improved outcomes 
when offered choices among a range of high-quality special assis¬ 
tance programs (Treisman, 1985; Ascher, 1991). In other schools, 
students vote on how to spend extracurricular funds or participate 
in working groups to decide the content of school assemblies. 
Schools can expect student assistance in tasks such as tutoring, 
media work, meal preparation, fundraising, and plant maintenance 
(Wynne, 1980). 



Issues of Race, Ethnicity, and Culture 

Racial and ethnic discrimination is a continuing reality in the 
United States: discriminatory practices, and responses to them, 
affect the development of young people from racial and ethnic 
minority populations. And although members of such popula¬ 
tions share most of the values and orientations of the dominant 
social groups, important cultural differences also exist, which not 
only influence the nature of personal interactions with those in 
the dominant culture, but equally important, influence the ways 
in which parents and their adolescent children view the world, 
including social institutions (Gibbs and Huang, 1989; Batts, 1988). 
In response, many programs try to develop strategies for address¬ 
ing the complex issues of discrimination, race, ethnicity, and cul¬ 
ture. The most fundamental commonality of such programs is 
that they do not attempt to adopt a "color-blind" view of young 
people, which essentially denies that race and ethnicity are deeply 
rooted aspects of individual identity. On the contrary, good prac¬ 
tice requires explicit attention to race, ethnicity, and culture, not 
as add-on program dimensions, but through strategies that are 
embedded within all aspects of the program (Camino, 1992; Comer, 
1989; Pine and Hilliard, 1990). 

Most practitioners see the recognition of racial and ethnic dif¬ 
ferences, as well as the promotion of open dialogue and expres¬ 
sion regarding differences, as necessary prerequisites to instilling 
mutual respect among youth. For example, the SEED (Students 
Educating Each Other about Discrimination) project, which is be¬ 
ing designed and targeted for implementation in Ann Arbor, Michigan, 
uses group discussion to train high school students to serve as 
role models and change agents who challenge racism (Polakow- 
Suransky and Ulaby, 1990). In other programs, understanding of 
multicultural differences emanates from shared experiences in 
purposeful activities. Pursuit of common goals among cross-eth¬ 
nic peers has been documented as instrumental in reducing nega¬ 
tive stereotypes and prejudices (Slavin, 1991). Such activities can 
also help to forge meaningful bonds between adults and young 
people. In one multicultural training program for youth workers 
in Montgomery County, Maryland, youth and adults were grouped 
cross-racially and cross-ethnically. Evaluations indicate that the 
experiences provided a good basis for building rapport (Washing¬ 
ton School Anti-Racism/Anti-Oppression Training Group, 1991). 

Multicultural competence, cooperation, and problem solving can 
also be promoted by curriculums that incorporate elements of 
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various cultural and ethnic histories and traditions. For example, 
one program engaged Puerto Rican children and teenagers in New 
York City in telling and responding to stories about Puerto Rican 
heroes and heroines who negotiated tough situations in order to 
achieve success; an evaluation showed that participants enhanced 
their repertoire of positive coping skills (Costantino et al., 1988). 
Programs based on cultural pride stimulate the development of 
solid racial and ethnic identities, which serve as focal points from 
which to develop firm cross-ethnic relationships (Rosenthal, 1987; 
Wigginton, 1991). Some schools have incorporated multicultural 
referents throughout the curriculum, instead of relegating infor¬ 
mation on minorities to separate chapters, courses, or months. 

Attention to race and ethnicity requires caring and sensitive 
staff. Although it is important to have minority staff in decision¬ 
making positions in all programs, membership in a racial or eth¬ 
nic minority does not in and of itself guarantee cultural compe¬ 
tence. Therefore, most programs that address issues of race and 
ethnicity ensure that all staff receive multicultural training. Training— 
if implemented over time, and not as a "one-time" initiative—has 
been found to have positive outcomes, such as increased knowl¬ 
edge about cultural differences and similarities, fewer stereotypic 
assumptions about minority adolescents and their families, im¬ 
proved cross-cultural interactions, and greater client satisfaction 
(Pederson, 1988; Lefley, 1989; Pine and Hilliard, 1990; Viadero, 
1990; Ascher, 1991). 


CONCLUSIONS 

This chapter has highlighted "good practice" programs to help 
adolescents in high-risk settings—interventions that have strong 
research and theoretical justifications. However, such initiatives 
are not and should not be seen as substitutes for improving the 
basic institutions of adolescent life. The key to providing for 
adolescent needs is an approach based on the ideal of comprehen¬ 
sive services. In most instances this will mean pushing primary 
institutions to expand their horizons and build bridges, e.g., be¬ 
tween schools and health care systems. Good practice programs 
have demonstrated the advantages of changing the institutional 
service settings that adolescents experience on a daily basis and 
redesigning programs to have multiple goals and a range of inter¬ 
ventions. In pursuing these objectives, service providers must 
overcome formidable obstacles in the form of narrowly defined 
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categorical program funding streams that place rigid and arbitrary- 
restrictions on grantee programs. 

Adolescents from high-risk settings need a comprehensive set 
of developmental opportunities and experiences that, too often, 
are not an integral part of their lives. That is, adolescents need 
opportunities to confront and address the difficult realities exist¬ 
ing in their lives. They need opportunities to form sustained and 
positive relationships with adults and peers. They need opportu¬ 
nities to succeed and to be rewarded for success. They need op¬ 
portunities to contribute, to feel in control, and to demonstrate 
competencies. In brief, young people need a comprehensive array 
of services that are empowering and that provide legitimate op¬ 
portunities to develop and use their interpersonal, academic, and 
vocational skills. We recognize that there are limitations in rely¬ 
ing on research, theory, and expert consensus without the addi¬ 
tional insight gained from program evaluations. These issues are 
addressed in greater detail in Chapter 11. At the same time, 
studies clearly document the significant risks existing within cur¬ 
rent institutions and programs. Furthermore, there is sufficient 
accumulated knowledge to eliminate or reduce these risks by de¬ 
signing alternative models. At a minimum, implementation of 
best practice models would better ensure that institutional pro¬ 
grams "do no harm" to adolescents. In a more optimistic light, it 
is likely that the programs highlighted in this chapter offer mod¬ 
els that will aid the reform of primary settings as well as demon¬ 
strating effective interventions for adolescents whose experiences 
place them in extreme jeopardy. 
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Conclusions and 
Research Directions 


X his report describes the condi- 
tions and consequences of increasing numbers of America's youth 
who are growing up in circumstances that limit their develop¬ 
ment, compromise their health, impair their sense of self, and 
restrict their futures. The focus is on the major contexts or set¬ 
tings in which young people are growing up in contemporary American 
society and the deterioration that has occurred in them over the 
last two decades. Our decision to focus on settings reflects the 
panel's appreciation of the profound influence that context has on 
adolescent behavior and youth and our judgment that the power 
of settings on adolescent development has not been fully appreci¬ 
ated. The lack of attention to settings has resulted in concentra¬ 
tion on individual adolescent behaviors and categorical programs, 
such as teenage pregnancy prevention, drug abuse prevention, smoking 
prevention, and dropout prevention. Because these problems are 
interrelated and have common predictors that are largely environ¬ 
mental, more comprehensive integrated approaches are needed to 
reduce the exposure of children and adolescents to high-risk set¬ 
tings. Reducing the risks generated by these settings is virtually 
a precondition for achieving widespread reductions in health- and 
life-compromising behavior by adolescents. 

Describing the destructive effects of high-risk settings is far 
easier than recommending specific policies and programs to im¬ 
prove them. The demographic changes that are creating large 
numbers of poor, single-parent families are not well understood, 
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and it is not at all clear what effect specific changes in public 
policies might have on those trends. We therefore limit most of 
this concluding chapter to describing the broad changes that we 
believe are essential if settings are to become less pernicious for a 
large share of American children and adolescents. If sound em¬ 
pirical evidence exists for policy recommendations, we are more 
specific. Because understanding of adolescent development in so¬ 
cial context is very limited, the second part of this chapter de¬ 
scribes a framework for research on adolescent health and devel¬ 
opment that should yield better information for program and policy 
development over the next decade. We strongly believe, however, 
that some of the problems we describe are far too acute and their 
effects far too destructive to delay action until more research is 
completed and other demands on national resources reduced. In 
particular, the diverse ways in which poverty harms children and 
adolescents, inflicts lasting damage, and limits their future poten¬ 
tial points to the reduction of poverty as a key step toward im¬ 
proving the condition of many of the nation's youths. 

Four conditions create and sustain high-risk settings. First, as 
noted, is the large and increasing number of families who are 
living in or near poverty and experiencing the emotional stress it 
brings. In 1991 the Census Bureau estimated that 35.7 million 
Americans were living in poverty (14.2 percent of the population), 
the largest percentage since the late 1960s. Families with young 
children make up the largest proportion of those living in poverty. 
The dramatic increases in single-parent, female-headed households 
both contributes to the growth in poor families and independently 
creates a high-risk setting for adolescent development. In fact, 
many of these families are headed by teenage mothers, creating a 
kind of double jeopardy. Parents in poor and near-poor families 
face significant challenges in rearing their children. Aside from 
their struggle to provide basic necessities, the stress of "making 
do" with very little money diminishes parents' ability to form 
personal networks and institutional attachments and to develop 
the caretaking skills critical to positive adolescent development. 
Such parents express the difficulties they face and the need for 
help in providing the guidance, support, and supervision that ado¬ 
lescents need. 

Second is the concentration of poor families in some urban and 
rural neighborhoods and the increase in the numbers of intensely 
deprived neighborhoods. Such neighborhoods are characterized 
by racial stratification, homelessness or very degraded housing, 
inadequate schools, a lack of recreational and employment oppor- 
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tunities, and, in metropolitan areas, a high level of crime and 
violence. Constructing a family life that can guide children and 
adolescents into healthy, constructive behaviors is a challenge of 
heroic dimensions in these settings. 

Third, the nation's major service institutions and systems— 
health, academic and vocational education, and employment and 
training—are not meeting the needs of many young people. Too 
often, they are high-risk settings, especially for those with emerg¬ 
ing behavioral, emotional, or academic problems. Not all of these 
institutions have become worse over time, but they have been 
unable to respond to the increased needs of adolescents and the 
society. Similarly, the child protection and criminal and juvenile 
justice systems not only are unable to respond to the complex 
needs of adolescents who come under their care, but in many 
situations exacerbate the difficulties of young people. 

Fourth, the strong influence of racial and ethnic discrimination 
on employment, housing, and the criminal justice system limits 
the options of minorities and, hence, their ability to rear their 
children. Limited opportunities and the many and painful indig¬ 
nities that racial and ethnic minorities endure in their daily lives 
place children and adolescents at risk for early academic and be¬ 
havioral problems. 

The interplay of these conditions creates very different devel¬ 
opmental opportunities for adolescents according to the income 
and race of their parents, the communities in which they live, 
and whether they live with one or both parents. Children born 
into families of low socioeconomic status are likely to live in 
high-risk neighborhoods and attend poor schools, and they are 
likely to grow up in a single-parent household. They know that 
their opportunities are limited, and significant numbers become 
alienated, lose hope, and fail to acquire the competencies neces¬ 
sary for adulthood. 

Unless progress is made in ameliorating the conditions that 
produce high-risk settings, large numbers of young people will fail 
the transition into roles as healthy, productive, contributing adults. 
The increasing size of the problem suggests that the response 
must be powerful and comprehensive. Attention to policies sup¬ 
porting families and neighborhoods and restructuring service in¬ 
stitutions is necessary to impart the functional academic, voca¬ 
tional, social and psychological competencies needed by young 
people. 



settings and create a more supportive environment for adoles¬ 
cents. We offer program models and intervention strategies that 
have shown success here or abroad and have strong theoretical, 
empirical, or evaluation support. However, it is true that little is 
understood about many of the causal relationships that might 
affect change in these settings; therefore, we describe the out¬ 
comes that we believe are necessary rather than recommend spe¬ 
cific programs or policy directions for achieving them. 


Supporting Families 

A declining economy and changes in family structure and func¬ 
tioning over the past two decades have pushed large and increas¬ 
ing numbers of children and adolescents into poverty. At the 
same time, increasing numbers of young people are living in homes 
without a biological parent, and growing numbers are in foster 
care. Increases in maternal employment and the dramatic rise in 
numbers of single-parent families mean that adolescents are spending 
less time with their parents. These changes have increased the 
numbers of adolescents exposed to one or more high-risk settings. 

A return to strong economic growth in the nation will improve 
employment opportunities for prime-age adults. The evidence 
suggests, however, that growth in the overall economy will not 
reach a large proportion of young families. The long expansion of 
the mid-1980s did not arrest the increase in the number of low- 
income families, nor did it contribute to a reduction in high-risk 
settings in neighborhoods or service institutions. Instead, struc¬ 
tural economic and social changes overwhelmed the effects of 
expansion. Consequently, targeted interventions will be needed 
to enhance job skills, provide entry employment opportunities, 
and improve access to critical support services, such as child care. 
For those whose labor market connections are very weak or do 
not exist at all, more directed interventions may be needed. We 
consider improving the economic position of large numbers of 
families the first priority. 

For many poor or low-income parents, jobs alone will not pro¬ 
vide families with an adequate standard of living because of low 
wages. Income transfer programs will have to be extended and 
improved for families to have adequate incomes, safe housing, 
and access to essential services, such as health care. In addition, 
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the major institutions or settings serving children and youth— 
schools, health and mental health, child protection, juvenile jus¬ 
tice, employment training—will have to be revitalized if they are 
to fulfill their missions. At the same time, efforts must be made 
to deal with youths who need help beyond traditional categorical 
boundaries. Existing institutions must be not only comprehen¬ 
sive within their domains but also flexible at their boundaries. 
Finally, there is a need for community-based resource centers 
where sustained, integrated care and support can be given to youths 
who face special problems of isolation and harm. 


Rebuilding and Strengthening Low-Income Neighborhoods 

The continuing deterioration of many neighborhoods condemns 
growing numbers of parents and their children to live in high-risk 
settings. Increasing numbers of adolescents—disproportionately 
those who are poor and minorities—live in neighborhoods charac¬ 
terized by high concentrations of poverty and crime. They are 
isolated from basic adult and recreational supports, such as those 
offered by youth development programs; as young adults, they are 
isolated from employment opportunities. Furthermore, the de¬ 
cline in real incomes among low-income families coupled with 
discrimination in housing and reduction in construction of low- 
income housing has compounded the problems of minorities, par¬ 
ticularly blacks. The effect has been to trap a growing number of 
poor families in dangerous, bleak, and socially disorganized neigh¬ 
borhoods. 

Schools are a fundamental neighborhood institution that has 
historically provided the opportunity structure through which poor 
and disadvantaged people have gained access to the middle class. 
That has changed as a result of the post-World War II suburbanization 
of America and the abandonment of urban school systems by the 
middle class. Because school funding is tied to neighborhood 
wealth, the most adequately funded and highest quality schools 
are found not in the neighborhoods where the need is the greatest, 
but instead serve the children whose family and neighborhood 
environments already equip them with the knowledge and skills 
needed for success. 

Reviving depressed urban areas will require a major commit¬ 
ment from federal and state governments and the private sector, 
including support for housing, transportation, economic develop¬ 
ment, and the social services required by poor and low-income 
residents. Strategies for urban revival, ranging from enterprise 
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zones to community development banks, have been discussed, 
but few major initiatives have been started. If the nation chooses 
to increase the vitality of low-income neighborhoods, support will 
be needed to rebuild neighborhood infrastructures, including trans¬ 
portation networks and such basic community services as police, 
libraries, and parks and recreation opportunities. Affordable housing 
in inner cities and the fringe suburbs is urgently needed. The 
difficult problem of creating greater equity in school funding will 
also have to be addressed. Other types of programs to help fami¬ 
lies choose their neighborhood environments (e.g., vouchers) are 
also of great value. Finally, the issue of residential segregation 
will have to be addressed by all levels of government through the 
vigorous enforcement of fair housing laws and other civil rights 
laws and regulations as well as incentive programs. 

In the absence of federal or state support, neighborhood resi¬ 
dents and some local governments have developed programs that 
highlight different models of intervention. For example, commu¬ 
nity organizing and development efforts have resulted in neigh¬ 
borhood beautification, increased safety, community policing, im¬ 
proved housing stock, and the creation of new services for 
disadvantaged persons. Most of these efforts have been accom¬ 
plished on a shoestring and have often involved young people in 
service organizations. These programs suggest ways in which 
limited federal and state funds can have a beneficial impact on 
communities and the young people who live in them. Clearly, 
however, improvements in housing, public service, schools, and 
public safety will require major public-sector commitments. 

Health and Mental Health Services 

There is no integrated health or mental health system in the 
United States. Moreover, individual programs are often built around 
and financially sustained by the treatment of specific pathology 
and physical disorders. Health insurance, when it exists, does not 
provide adequate coverage of preventive services, and about one- 
third of all parents cannot afford health insurance for themselves 
and their children. Overall, the health system remains an assort¬ 
ment of uncoordinated services, and access for young people is 
difficult. Hence, the availability and quality of service directed 
toward the major threats to adolescent health—illicit drug use, 
alcohol and tobacco use, violence, teenage pregnancy, and emo¬ 
tional distress—is entirely inadequate. 

The panel is encouraged that health care reform and the need 
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to provide insurance for those now without coverage has become 
a high priority in the national political agenda. As these reforms 
move forward, it should be remembered that for adolescents, in¬ 
surance coverage is not sufficient; also needed are services di¬ 
rected toward disease prevention and health promotion. For ado¬ 
lescents, insurance mechanisms should support strengthening the 
primary care sector to encourage the provision of consistent, com¬ 
prehensive, and coordinated services and, especially, prevention 
services: reducing smoking, alcohol, and drug consumption and 
preventing other behaviors that seriously compromise future health 
have an enormous payoff. Strategies such as restricting or ban¬ 
ning tobacco and alcohol advertising directed toward young people 
should be considered, as well as higher excise taxes. The prolif¬ 
eration of firearms and their increasing use by adolescents—and 
even children—constitutes the single most serious threat to in¬ 
ner-city youth. Strategies to create a safe and healthy living envi¬ 
ronment for adolescents must address the problem of firearms. 
At a minimum, existing laws relating to the sale or transfer of 
firearms to minors should be rigorously enforced; measures to 
disarm this population should also be explored. 


Education 

Over the last decade, the nation's schools have been the object 
of many broad-based reform efforts—initiatives from the federal 
and state governments and the business community. In response, 
many school districts have undertaken reforms aimed at enhanc¬ 
ing accountability throughout the education system. The call for 
more emphasis in basic skills has led to common curriculums and 
more requirements in the areas of math, reading, and science. In 
addition, schools are becoming the dominant setting for preven¬ 
tive health services, including screening, counseling substance abuse 
prevention, sex education, and violence prevention. 

In the panel's judgment, these reform efforts are inadequate in 
two respects. First, only a few jurisdictions have taken on the 
politically charged question of inequitable funding. School-based 
management and parental involvement is not a substitute for in¬ 
adequate resources. Breaking the link between family and neigh¬ 
borhood wealth and the resources available to individual schools 
is an urgent priority if the nation is going to improve the well¬ 
being of low-income adolescents. School "choice" proposals de¬ 
serve attention as a means for allowing parents to enroll their 


raised about the impact of such reforms on the poorest schools in 
the worst neighborhoods. In addition, different schools would not 
ensure that low-achieving students receive effective instruction; 
as discussed in the report, many negative practices are the norm 
throughout the American school system, and low-achieving stu¬ 
dents may become further alienated and discouraged when trans¬ 
ferred to schools where average achievement levels are higher than 
those in their previous schools. 

Thus, our second point: there has been little attention to the 
widespread use of instructional practices that fail to improve the 
school performance of low-achieving students, and indeed, often 
diminish their motivation and achievement. Most schools con¬ 
tinue to use counterproductive academic interventions—rigid ability 
grouping, grade retention, "pull-out" Chapter 1 programs, categori¬ 
cal dropout prevention programs—that have shown few benefits 
and many disadvantages for low-achieving students. Major changes 
in Chapter 1 programs appear to be on the horizon and may make 
that program more effective in assisting low-achieving students. 
However, serious research and classroom attention should be given 
to alternative practices that show promise for helping low-achiev¬ 
ing students. 

Some school districts are implementing alternatives to tradi¬ 
tional practices that provide possible models for wider applica¬ 
tion. These include replacing rigid ability grouping and grade 
retention practices with programs to provide low achievers the 
vitality of instruction and high expectations usually directed to 
higher achievers. Because of the structural changes necessary to 
implement such alternatives, they are usually implemented with 
concurrent changes in school organization and staffing patterns. 
For example, rather than organizing a student's entire academic 
program around a designated ability track, alternatives include a 
mix of heterogeneous and "accelerated" classes or approaches that 
separate only the students at the extremes of ability. Alterna¬ 
tives to grade retention often determine "merit" through a range 
of performance-based assessments. Rather than being held back 
because of poor performance in one or two classes, students are 
allowed to advance in grade level while concurrently taking "bridging 
classes." 


Transition from School to Work 

The United States does not have a structured school-to-work 
transition system, leaving transitions largely to the market. Em- 



ployment-oriented programs for young people are structurally iso¬ 
lated from the labor market and rarely give those participating in 
them the fundamental skills and knowledge to enter a field of 
employment and keep up with it as the specific demands of jobs 
in the field evolve. Instead, the emphasis is on improving their 
job search or general occupational skills. Few programs include 
initiatives to create new employment opportunities for young people, 
to encourage employers to accommodate to their needs. Further¬ 
more, academic instruction, vocational education, and employ¬ 
ment and training programs remain largely separate enterprises, 
despite the complementary nature of their missions. 

Growing attention is being given at the national level to creat¬ 
ing systems or mechanisms to help young people move into the 
labor market. Research on systems in other industrialized coun¬ 
tries has found the greatest success in programs that not only 
prepare young people for employment, but also include an explicit 
goal of facilitating overall youth development. Often, the sys¬ 
tems provide education and training through the integrated ef¬ 
forts of different entities, including a schooling sector (to facili¬ 
tate basic skills), a manpower or employment training sector (for 
occupational training), and a private enterprise sector (for super¬ 
vised work experience). 

In a small number of U.S. communities, practitioners are imple¬ 
menting demonstration programs aimed at creating school-to-work 
transition systems that are consistent with the approaches used 
in many other industrialized countries. These models take a number 
of forms—cooperative education, vocational academies, appren¬ 
ticeships, school-to-work transition programs, "second-chance" 
programs—but they all provide integrated and sequenced academic 
instruction, occupational training, and work experience. 

Lacking a structure for school-to-work transition systems, most 
reforms in the United States have aimed at independently strengthen¬ 
ing vocational education and employment and training. Evalua¬ 
tions suggest that the most successful efforts are those that pro¬ 
vide a coherent and logical series of courses to young people, 
much like the approach used to facilitate academic learning. Evalu¬ 
ations of innovative employment and training programs have been 
disappointing, yet important lessons have been learned. Results 
indicate that single-component programs and those of short dura¬ 
tion—whether for occupational training, academic remediation, 
work experience, or job search training—have few lasting effects 
on young people. Successful programs provide young people with 
a coordinated set of services, including academic remediation, coun- 


seling, peer group support, mentoring, and job placement services, 
over an extended period. 

FACING RESPONSIBILITY 

The nation's social institutions—including schools, foster care, 
health care, and the juvenile justice system—have been largely 
unable to respond to the needs of children and adolescents from 
high risk homes and neighborhoods. While the threats to positive 
adolescent development have increased over the past two decades, 
institutions have either deteriorated or failed to change. The un¬ 
derlying causes of the increased needs are complex, including de¬ 
mographic changes that have increased the proportion of adoles¬ 
cents living with a single parent and increases in numbers of 
low-income families and families living in impoverished neigh¬ 
borhoods. Federal and state responses to the situation have been 
limited in both scope and success. 

In the absence of effective federal and state responses, families, 
communities, and adolescents have had no choice but to respond, 
and many have. For example, in the face of high-risk settings, 
many parents act creatively and effectively to mobilize personal 
and often limited resources to provide for their children. Despite 
hardship and stress, many are able to fully nurture their children. 
Some neighborhood residents, housing projects, and community 
coalitions organize to "take back the streets," provide mutual 
support, and develop opportunities for their children. Other com¬ 
munities have organized comprehensive youth development pro¬ 
grams. Similarly, adolescents call on their own resiliency and 
that of their families to cope with high-risk settings, and most do 
succeed. But the attrition is both unacceptably and unnecessarily 
high. 


Issues of Discrimination 

On virtually all aggregate statistical measures for adults and 
adolescents—income, living standards, health, education, occupa¬ 
tion, residential opportunities—blacks, Hispanics, and other mi¬ 
norities remain substantially behind whites. Much of this gap is 
due to income differentials, but a considerable amount is due to 
continuing discrimination. Employment and housing discrimina¬ 
tion limits the choices available to parents in raising their chil¬ 
dren. A single act of discrimination—be it the denial of a job 
promotion or the denial of housing in a desirable neighborhood— 
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nation statutes in the areas of housing and employment is espe¬ 
cially warranted. Such efforts would increase the economic secu¬ 
rity of black parents and provide improved access for their children 
to better neighborhoods and schools. Discrimination within the 
criminal and juvenile justice systems aggravate problems in an 
array of institutional settings. Because in some places commu¬ 
nity-level policing practices display discriminatory patterns, po- 
lice and juvenile system interactions have become particularly 
difficult, and the juvenile and criminal justice systems are per¬ 
ceived with suspicion, hostility, distrust, and despair by minority 
citizens. Reduction in race-based inequalities throughout the jus¬ 
tice system is critical to provide more equitable treatment for 
those who have contact with justice officials, as well as to im¬ 
prove relations between the police and minority communities. 


Encouraging Change 

Beginning a process of encouraging change will require signifi¬ 
cant commitments from governments at the federal, state, and 
local levels, and the panel recognizes that governments at all lev¬ 
els are already engaged in difficult reappraisals of current pro¬ 
grams in the face of declining revenues. Yet this may be an 
appropriate time to reexamine the roles and expectations for each 
level of government and to think freshly about how to solve prob¬ 
lems in a manner that is responsive to the needs of individuals 
and communities. The federal and state governments have a sig¬ 
nificant role in providing financial support, leadership, and incen¬ 
tives toward change. Yet effective change requires ground-level 
flexibility and discretion that cannot be directed from the top. 
Thus, many of the reforms that the panel believes are needed to 
make life better for adolescents and their families may well be 
more readily achieved through a realignment of authorities and 
responsibilities to encourage "bottom-up" decision making. Scholars 
of government finance and management have recently begun to 
write about rethinking federal, state, and local roles and funding 
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as a way of bringing the resources needed to deal with problems 
closer to- the people who are most likely to do it sensibly. 

Increasing the resources available to states and localities is a 
necessary first step. But states and localities must also be willing 
to ease controls and show a greater degree of trust in providing 
legitimate program responsibility and accountability to commu¬ 
nity leaders, to program staff, and to young people themselves. 
Teachers and parents, for example, should play a greater role in 
school reform and have the resources to experiment with teaching 
methods and services that they believe will work in their neigh¬ 
borhoods. The legitimate need for accountability of public funds 
may involve more difficult auditing when programs are run at the 
community level rather than managed at the federal or state level. 
This should not blind policy makers to the costs associated with 
rigidly imposed standards and requirements that may be irrel¬ 
evant to local needs or destructive of providers' ability to deliver 
effective services. 

Under this approach, the federal role should be focused on im¬ 
proving the performance of the national economy and assuring 
the adequacy of "safety net" programs in income maintenance 
and health care for all residents. In addition, national leadership 
is needed to encourage and enable the design of integrated health 
and school-to-worlc transition systems, and new strategies for pro¬ 
viding academic and vocational instruction in schools. At the 
same time, states and localities should have greater flexibility in 
the design and oversight of service delivery programs. Their pri¬ 
ority should be to involve community-based institutions in the 
development and management of programs to meet the urgent 
need of adolescents for recreation, cultural enrichment, and le¬ 
gitimate opportunities to form attachments to adults and institu¬ 
tions and to contribute to the welfare of others and the commu¬ 
nity. 

Chapter 10 reviewed some of the most promising strategies 
developed by locally based programs to respond to the diverse 
needs of adolescents. Most of these have not been rigorously or 
systematically evaluated. However, the panel consulted exten¬ 
sively with practitioners, and the major elements of programs that 
they believe to be critical are consistent with what theory-based 
research suggests. Accordingly, we suggest that communities be 
given more resources and more flexibility to experiment and to 
replicate successes. At the same time, the research community 
should give increased attention to developing better tools for evaluation 
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i replication. Developing meaningful outcome measures should 
a high priority. 

AN AGENDA FOR RESEARCH 

Ehe findings and unresolved issues that have been identified in 
s report have important implications for the focus and orienta- 
n of future research on America's youths. Throughout its re- 
:t, the panel has stressed that more and more young people in 
lerican society are exposed to critical settings—families, schools, 
ighborhoods, and systems of health care, welfare, and justice— 
it are under severe strain or in serious decline. Increasingly, 
ise settings and institutions fail to provide adolescents with 
i support and resources needed for healthy development. In- 
jd, some of the settings actively jeopardize the young people 
iO are living in them. 


General Framework 

rhe panel believes that a fundamental reorientation in society's 
Droach to promoting adolescent development is needed. Conse- 
cntly, there must also be reorientation in research and evalua- 
n, accompanied by a different and more sustained pattern of 
iding. This new framework would have the following charac- 
istics: 

• It would give primary attention to achieving an understand- 
; of the various settings in which adolescent development takes 
Lee in the course of everyday life—including families, neighbor- 
ods, schools, and community organizations and programs. 

• It would stress the interactive effects of multiple settings, in 
ier to capture the full complexity of the social environment, 
dy by assessing adolescents in the context of their families and 
[ghborhoods, and by assessing institutions and programs in the 
>ader community context, can a valid understanding of adoles- 
lt development be achieved. 

• It would require attention to both risk factors and protective 
:tors—and to their interaction—at both the individual and so- 
.1 levels, in order to provide the fullest understanding of healthy 
Dlescent development. Hence, it would encourage research pro¬ 
wls that capture individual differences simultaneously with as- 
isments of social contexts and daily settings. 

• It would dedicate support to long-term, longitudinal studies, 


change, as well as processes underlying change in communities 
and institutions. 

Within this framework, research would shift its focus to those 
young people most at risk for not making a successful transition 
to young adulthood and would explicitly consider the effects of 
gender, race, and ethnicity on adolescents: 

• It would give special attention to those youth who have hith¬ 
erto been largely ignored in research on adolescent development— 
those from families with low incomes, those who are members of 
racial and ethnic minorities, and others with backgrounds of dis¬ 
advantage and limited opportunity, such as immigrants, the homeless, 
and persons with physical and emotional disabilities. 

• It would assess the effects of discrimination on neighbor¬ 
hoods and on the lives of families and adolescents, seeking to 
identify independent and interactive influences of class, race, gen¬ 
der, and ethnicity on adolescent development. 

This new research orientation will require new methodologies 
and measures to assess the social context and the process of ado¬ 
lescent development. Research and evaluation studies should use 
multiple methods, recognizing the limitations of an exclusive re¬ 
liance on single-discipline inquiries using traditional "objective" 
surveys and cross-sectional approaches. The research should be 
multidisciplinary and longitudinal; it must incorporate the unique 
advantages of qualitative and ethnographic methods for grasping 
the meaning of adolescent behavior in everyday situations. In 
order to simultaneously consider a process, program management, 
and outcome, multiple methods of research would be used: 

• It would move beyond a sole emphasis on measuring youth 
problems (drug use, pregnancy, arrest) and accomplishments (gradu¬ 
ation, employment) to include assessment of the individual and 
community attributes (alienation, responsibility, attachment, emo¬ 
tional health) that underlie the "status" outcomes. 

• It would move beyond the isolated assessment of single set¬ 
tings or interventions by creating methodologies to examine the 
effects of a variety of influences on adolescents. 

• It would get inside the "black box" of families, communi¬ 
ties, schools, health care, and community-based programs to iden¬ 
tify cross-cutting elements that support healthy adolescent devel¬ 
opment. 

• It would encourage research on initiatives that explicitly seek 
to change the contexts of adolescent development, such as com- 
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lensive programs and communitywide interventions; it would 
de studies of policies and interventions in other countries. 

It would study the process of change in schools, neighbor- 
ds, organizations, and programs to identify the mechanisms 
underlie the successful replication of good practice, with ex¬ 
it attention to the technical, normative, and political barriers 
hange. 


Social Context of Adolescence 

he panel's findings point to a clear and urgent need for re- 
ch on the social contexts of young people in contemporary 
, society. These are, at least, the family, the school, the neigh- 
lood, and the systems of health care, welfare, and justice. In- 
ncing all of these is the state and shape of the economy, with 
specific effects on the labor market, employment, unemploy- 
it, and family income. Research has traditionally focused on 
descents as individuals and has given far less attention to the 
ings in which adolescents live. From the panel's perspective, 
r ever, the highest priority for future research should shift to 
lies of the contexts and settings of daily life, especially for 
lescents from low-income and disadvantaged backgrounds. 


lilies 

he role of the family as the primary socializing agency has 
1 compromised by increasing family poverty, by long-term changes 
amily structure, and by the emergence of alternative agents of 
alization that are more attractive to youth, such as the media 
peer groups. Research is needed to trace out the mechanisms 
vhich poverty (low income, unemployment, and underemploy- 
t) and changes in family structure (single-parent households, 
-parent households with both parents working) influence fam- 
functioning. Understanding how families manage adversity or 
overwhelmed by it, and how adolescent development can or 
not be insulated from it, should be the major objectives of 
jury in this setting. Furthermore, given the pervasive trend— 
>ss all income classes, but especially among the poor—toward 
;le parenthood, research is urgently needed to understand the 
ses of these changes and the types of programs that might be 
ctive in counteracting the most damaging effects on children 
adolescents. 
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Family Support Systems 

There is a great need for applied research on the effectiveness 
of family support programs, which are proliferating rapidly with 
little reference to the best allocation of resources. For labor- 
intensive case management programs, for example, research is needed 
to establish the optimum amount of time that a family requires 
from an advocate or case manager. It is also important to under¬ 
stand more clearly the extent to which family support programs 
actually have direct effects on adolescents. Research would also 
be useful to explore alternatives to families such as group homes 
or dormitories for adolescents who cannot live at home. 


Schools 

Probably nothing derails an adolescent's future more certainly 
than disconnecting from school, losing interest in learning, and, 
ultimately, dropping out of school. Adaptation to the school set¬ 
ting is necessary for the sequential acquisition of status and skills 
that provide access to future roles—whether further education, 
the military, or the labor market. Research on processes that 
sustain interest in and attachment to school—and on those that 
compromise that attachment—is therefore of critical importance. 
These processes may have to do with the availability of school 
resources, with such school practices as tracking, with the quality 
of the school climate, with school-family relations, with fear of 
violence in school buildings, with the adequacy of teacher train¬ 
ing, or with other factors. 

Research is also needed to explore what kinds of schools work 
best. Evaluation of alternatives to traditional school organization 
and instructional practice should focus on finding ways to im¬ 
prove the climate of schools for all students, with special atten¬ 
tion to low achievers and minorities. Given the weight of evi¬ 
dence against traditional practices—such as grade retention, suspen¬ 
sion, expulsion, and rigid forms of tracking—research is needed to 
guide educators toward alternatives that can be successfully imple¬ 
mented. 


Neighborhoods 

This report calls repeated attention to the deteriorating and 
dangerous conditions that characterize the urban neighborhoods 
in which increasing numbers of American youth live, especially 
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se from low-income families and from disadvantaged racial 
ethnic groups. We do not know how such circumstances 
uence adolescent growth and development. The physical con- 
n of such settings (the anomie and dangers of high-rise hous- 
the decrepitude of the housing stock, the abandoned build- 
' and littered streets) and their social condition (the prevalence 
,angs and organized drug markets, the lack of normative stan- 
1s and informal social controls) have not been systematically 
mined for their impact on the young people in them. Research 
lerefore needed to determine the consequences of these condi- 
ls and to identify the elements of healthy, functioning neigh- 
loods that lead to healthy adolescent development. Such re- 
:ch needs to move beyond single settings to assess the mix of 
nal and informal support; descriptive research, mapping the 
ports available for adolescents in different communities, would 
lelpful in establishing a baseline. Community-level inquiries 
d examine the health and behavioral status of adolescents in 
parable neighborhoods with and without programs or inte¬ 
nd service delivery systems. 


ilth Cam 

’he lack of an integrated health care system in the United 
:es has grave consequences for the health status of the adoles- 
population. The "system" is also reflected in studies of 
Lescent health: at present, most studies focus on isolated physical 
►ehavioral characteristics. There is a need to broaden research 
ixamine the effects of settings and services on individuals and 
imunities, rather than on specific conditions. For example, do 
lents in school with school-linked health centers enjoy better 
th than students who depend on other types of services? What 
the most important components of primary care for adoles- 
ts and how do they differ from those for other age groups? 

; importance of comprehensive "one-stop" programs has been 
gested. Research to document the relative efficacy of corn¬ 
ed services versus category single-focus programs should be 
;n high priority. The need for greater access to mental health 
/■ices is often overlooked in the discussion of health delivery 
finance. Research is needed to further document this need— 
to determine the most effective prevention intervention and 
itment. 

Lesearch should examine the qualities of health care settings 
'.h as location, staff attributes, ranee of r i e n videdl that 
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are most likely to engage young people and sustain participation. 
Within this context, issues of confidentiality and consent need to 
be fully explored to identify and reduce barriers to appropriate 
service. As the country moves increasingly into managed care 
arrangements, research is needed to better document the effects 
of these systems on adolescents. Issues of access are particularly 
important. Greater use should be made of existing data to help 
identify research priorities and to answer research questions. In¬ 
creased support for national health survey supplements that con¬ 
cern adolescents is of high priority, as is support of methods to 
improve such surveys. For example, the validity of information 
obtained from parents about adolescents is also a critical topic for 
study. However, the most important research question regarding 
adolescents and primary care is very simply how do we get them 
into the system? 


School-to-Work Transition 

The United States does not have a comprehensive school-to- 
work transition system, and the existing programs—vocational 
education and employment and training programs—provide mar¬ 
ginal benefits to young people. On a policy level, there is a need 
for systematic evaluations of state, local, and foreign efforts to 
create school-to-work transition systems, with particular atten¬ 
tion to the effects of such initiatives on adolescent outcomes. 
Specific interventions should be evaluated in the context of the 
overall education system, and evaluations should be consistent 
with this perspective. Similarly, employment and training pro¬ 
grams need to be studied in the context of other community re¬ 
sources, including but not limited to the schools. Research should 
also examine how programs can be made more comprehensive by 
addressing a broader range of adolescent needs and competencies, 
and by providing services that offer continuity throughout the 
period of adolescence. 


Juvenile and Criminal Justice 

This report identifies a number of ways in which the juvenile 
and criminal justice systems fail to intervene before adolescent 
offenders become fully enmeshed in the adult criminal justice 
system. Like dropping out of school, contact with the juvenile 
justice system often acts to mortgage an adolescent's future by 
jeopardizing the school-to-work transition and by diminishing long- 
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m employment prospects. Yet little research has monitored 
s process longitudinally, and there is little research on how 
s process varies across community settings or labor markets, 
rticular attention should be paid to ways in which the justice 
item seems to exacerbate racial, ethnic, and socioeconomic varia- 
ns in life chances. Research is needed to develop alternatives 
conviction and incarceration, including school and employment 
)grams, that can alter developmental trajectories. 


ild Welfare and Foster Care 

The child welfare system, like the justice system, is overwhelmed 
rising caseloads and is caught in a continuing controversy over 
s relative priority of family preservation versus the needs of 
Lldren. Research is needed to identify strategies for strengthen- 
\ families, especially those suffering from financial hardship 
d emotional stress; but research is also needed to evaluate the 
ects of these strategies. In particular, the paucity of research 
adolescents in the foster care system severely limits policy and 
)gram initiatives. Research is needed to identify the unique 
lcs faced by adolescents—in comparison with populations—and 
aluations are necessary to assess different strategies for helping 
;m make a successful transition into young adulthood. 


Individual Differences in Adolescence 

Although it is important to investigate the effects of dangerous 
d disadvantaged settings on all youths, it is also important to 
serve the variation in behavior and development among youths 
10 grow up in similar settings. One source of such variation is 
iividual differences in values, attitudes, beliefs, perceptions, so¬ 
il and self-definitions, expectations, and the like that play an 
portant role in adolescent behavior and development. 

The challenge is to map those individual differences that are 
;ical reflections of socialization in critical settings—family, school, 
ghborhood—and that, at the same time, have implications for 
ccessful or unsuccessful adaptation in such contexts. Examples 
at seem promising on the basis of prior research include indi- 
lual differences in the following characteristics: perceived self- 
icacy or self-competence; values placed on achievement and 
alth; perception of future opportunity or of life chances; atti- 
des about normative transgression,- orientation to religion and 
irolvement with church; self-definition, including ethnic or ra- 


cial self-concept; and risk-taking propensity. Research should be 
done on how such characteristics develop, their organization into 
structures of personality, their linkage to variation in social con¬ 
text, and their interaction with context in influencing adolescent 
behavior and development. 


Adolescent Risk Behavior 

Increasing numbers of America's youth, those who live in afflu¬ 
ence as well as poverty, engage in behaviors that compromise 
their development and jeopardize their futures, their health, and 
even their lives. The prevalence of risky behaviors among adoles¬ 
cents—drug use, unprotected sexual behavior, delinquency, vio¬ 
lence, dropping out of school—warrants major research attention. 
The growing incidence of depression and the effects of exposure 
to violence must be considered. There has been considerable sup¬ 
port for descriptive epidemiological monitoring of risky behav¬ 
iors, but additional research is needed in several other key areas. 

One such area is the organization of risky behaviors—their 
intraindividual covariation in the behavioral repertoires of youth. 
Prior research has found sufficient structures of covariation to 
warrant the label of "risky life-style," but this finding needs fur¬ 
ther examination, especially with the youth populations that are 
of concern in this report. Specifically, how do such structures or 
organizations of risky behaviors develop, what factors in the indi¬ 
vidual or the context promote or prevent harmful results from 
these behaviors, and how can one predict the link between risky 
behaviors and subsequent harm? Of equal research interest are 
the relationships among various risky behaviors and their rela¬ 
tionship with behaviors that promote health. Such questions re¬ 
quire longitudinal studies that can illuminate the process of be¬ 
havioral development in all of its facets. 


Comprehensive Intervention Programs 

Current understanding of the needs of youth in high-risk set¬ 
tings suggests that no one single intervention has the power to 
change life-styles. Rather, it is postulated that a number of pro¬ 
gram components have to be put together to achieve a significant 
effect. A number of demonstration projects have been launched 
that measure the short-term effects of multicomponent, multiagency 
programs—such as community schools, school-based clinics, school- 
business collaboration, and communitywide youth development, 
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jstance abuse, and delinquency prevention programs. High pri- 
ty should be given to research that evaluates the interactive 
jets of these complex programs over a long enough period to 
lfirm or deny their validity. Previous experience with compre- 
lsive programs that focused on middle school youth has shown 
>rt-term positive effects, but they tended to "wash out" by the 
le of high school graduation (or dropping out). Other items of 
earch interest are the sequencing of components (the effects of 
ly interventions versus later ones) and whether adolescents are 
ter served in school-based or community-based programs, ques- 
us that can only be resolved through research and evaluation. 
Vluch of the current policy research focuses on the categorical 
angement of programs—separate solutions for separate prob- 
is. The research agenda would be greatly enhanced if it in- 
ded a review of how the federal government is organized to 
1 with the range of issues identified in this report, building on 
vious research, for example, that identified hundreds of federal 
ncies with responsibility for adolescent health services. An- 
L er major area of policy research involves the determination of 
v to move from demonstration projects to full-scale implemen- 
ion. For example, if one comprehensive school-based family 
ource center appears to have a positive impact in a neighbor- 
3 d, how can this model be replicated in other neighborhoods 
t want such an institution? 

Dther countries are believed to have created more caring social 
dronments for youth, and this belief is supported by documented 
icomes (levels of substance use, teenage pregnancy, etc.) that 
more favorable than in the United States. Research should 
refore be conducted that compares the policies and practices in 
ious nations that are relevant to school, family, and neighbor- 
)ds. State governments also have a major role to play in the 
gration of human services and in assisting communities to 
r elop coordinated systems for families and youth. Policy re- 
rch should explore the various models of state government 
:>rm to identify successful approaches. 


Monitoring the Status of the Adolescent Population 

f it is true that young people are the nation's most precious 
ource, then the nation needs better means of measuring the 
;rall effectiveness of the socialization process. Systematic ef¬ 
ts are needed to assess the adolescent population over time. 
;h efforts will require multifaceted measures that examine a 


range of adolescent attributes, including perceptions, behaviors, 
and accomplishments. Data collection must be organized to pro¬ 
duce findings according to age, gender, race, ethnicity, and socio¬ 
economic status. 

The need to adequately monitor adolescents from low-income 
families is especially urgent. Relatively little is known about the 
exposure of the adolescent population to high-risk settings on a 
national and regional basis. In addition, studies do not adequately 
sample by race or ethnicity, and hence little is known about some 
of the most vulnerable populations. Finally, studies must allow 
for disaggregation into smaller age subgroups; for example, most 
national health surveys group young adolescents with children, 
and older adolescents with adults. 

Reports about the problems facing children and adolescents gener¬ 
ally conclude by reminding readers that the nation's youth consti¬ 
tute our future and urge steps to protect this vital resource: that 
is also the strongly held view of this panel. The problems are 
more serious than is often recognized, and if current trends con¬ 
tinue, will become dramatically worse by the turn of the century. 

In this report, we have attempted to document the pervasive¬ 
ness and complexity of the problems and to suggest that it is time 
to focus more attention on the social environments in which ado¬ 
lescents live and grow. Environments are socially constructed 
and in a constant state of evolution, which means that the de¬ 
structive effects we have described need not persist. Influencing 
change in a positive direction is often difficult, however, because 
understanding is always limited and everyone—policy makers, re¬ 
searchers, the public—is invested in current institutional prac¬ 
tices—in health care, housing, education, criminal justice, child 
welfare, and employment. But as the century closes, the nation 
appears to be entering a period of reexamination and reform re¬ 
garding many basic social institutions. This is therefore an ap¬ 
propriate time to urge that the needs of children and families be 
brought to the forefront and given priority attention. 
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tem, 9-10, 152, 157-158, 
162-164 



O.JLJLV-JLX CCAJL J.J.WCJ-J. L-Li. K^/CLX 

multicultural services, 221- 
222 

parenting, 54, 108 
school segregation, 68-69 
see also Black males,- Black 
population; Discrimination; 
Hispanic population,- White 
population 

ape, see Sexual assault and 
abuse 

Reading, see Literacy 
Recession and recovery peri¬ 
ods, 69-70 

and employment, 24-25, 29 
and school finance, 107 
Recidivism, 165 
Regional differences 
social trends, 69-70 
emedial education, see Com¬ 
pensatory education 
Research needs 
child welfare system, 253 
development and develop¬ 
ment risks, 247-249, 253- 
254, 255-256 

family structure and support, 
249-250 

health care, 251-252 
justice system, 252-253 
neighborhoods, 250-251 
school programs, 250 
school-to-work transition, 

252 

services and outcomes, 254- 
255 

destitution programs, 200 
detention, see Educational 
achievement,- Grade reten¬ 
tion; School dropouts 
dobbery, 152 
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school finance, 106 

s 

School dropouts, 42, 43, 66, 
103, 105, 115-116, 126-127 
criminal activity, 33-34, 153 
employment, 25-30 passim , 
36, 127 

and foster care, 4 
and grade retention, 112-113 
job training programs, 135, 
136, 139, 145 

and neighborhood composi¬ 
tion, 72-73 

prevention programs, 113, 
115-117, 118, 206-207 
and single-parent families, 
49, 50-51 

and vocational education, 

134 

Schools, 186 

alternative programs, 206- 
212, 217-218, 241-242, 250 
clinics, 89, 203-204 
finances and resources, 7, 8, 
68-69, 103, 105-109, 113- 
114 

instructional practices, 108, 
110, 118, 205-208, 242 
mental health services, 90 
model programs, 201-203, 
205-208, 220 

parental involvement, 108, 
201-203 

segregation, 68-69 

School-to-work transition, 8-9, 
42-43, 125-130, 145-146, 
242-244 

research needs, 252 
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see also Job skills and train¬ 
ing; Vocational education 
Segregation, see Economic 
stratification 
Sentencing, 163-164 
Services, see Child welfare 
system,- Community-based 
services; Comprehensive 
service programs,- Model 
service programs; Welfare 
system 

Service-sector employment, 28, 
30-31, 36 

Sexual activity, 42, 84-85, 88 
prevention programs, 203, 218 
and single-parent families, 49 
see also Sexually transmitted 
diseases,- Teenage pregnan¬ 
cy and parenting 
Sexual assault and abuse, 55, 
82, 152, 165 

Sexually transmitted diseases, 

6, 81, 85, 88, 94-95 
Medicaid coverage, 94 
parental consent for services, 
96 

Single-parent households, 5, 
34-35, 43-44, 49-51 
and crime, 156 
economic security, 3, 25, 34- 
35, 44-46 

and educational achievement, 
43, 49, 50-51 
and neighborhood crime 
rates, 75, 76 

Skills, see Job skills and train¬ 
ing 

Smoking, 49, 84, 241 
during pregnancy, 18 
Social work, 176 
Southern states 
school segregation, 68 
social trends, 70 


Special education, 90, 102rz, 

185 

State and local programs, 11, 
245-246 
foster care, 179 
job training, 130 
Status offenses, 152, 167, 176 
Stepfamilies, 3, 51 
Street kids, 182 
Students, see Educational 
achievement; Learning 
disabilities,- School drop¬ 
outs 

Subculture of delinquency, 166 
Substance abuse, see Alcohol 
use,- Drug use and treat¬ 
ment; Smoking 
Suburbs 

educational achievement, 
102-103 

racial stratification, 65 
relocation of jobs, 3, 30-31 
school finance and resources, 
7, 106, 107 

Suicide, 6, 49, 81, 82, 84, 86 
Summer training and educa¬ 
tion programs (STEP), 136, 
143, 144, 211 

Supported Work Project (SWP), 
139 

T 

Teachers, 107-108, 109, 202, 
207-208, 246 
Technological change, 28 
Tech prep, 134-135 
Teenage pregnancy and parent¬ 
ing, 18-19, 42, 44, 52, 81, 
86 

and abuse, 55 

and foster care background, 

4, 184 
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insurance coverage, 92 
Medicaid coverage, 93, 94 
and neighborhood composi¬ 
tion, 73-74 

parental consent for services, 
96 

prevention programs, 203 
support services, 181, 196- 
197, 214-215 
Teen Outreach, 217 
Temporary employment, 139 
Tests, educational achieve¬ 
ment, 104 

and early childbearing, 18-19 
and employment, 32-33 
There Are No Children Here, 
155 

Tracking of students, 7-8, 103, 
108, 110-112, 118 
alternatives, 206, 242 
Chapter 1 programs, 114 
Training, see Job skills and 
training 

Truancy, 86, 105 
Tutoring, 206 
Two-parent families, see 
Marriage and married 
couples 

U 

Underclass neighborhoods, 5, 
66-67, 69, 71, 154-155 
Unemployment insurance, 47 
Unionization, declines in, 3, 30 
Unmarried women, see Fe¬ 
male-headed families 
Urban areas, 
education, 104, 105 
school finance and resources, 
7, 106, 107, 108 
see also Inner-city areas,- 
Neighborhoods 


V 

Violence, 75-76, 82, 155-156 
deaths, 84 
drug-related, 5-6, 68 
prevention programs, 217-218 
see also Abuse and neglect; 
Crime and criminal behav¬ 
ior; Homicide,- Robbery; 
Sexual assault and abuse,- 
Suicide 

Vocational academies, 210 
Vocational education, 9, 125, 
129, 130-133, 146 
alternative programs, 208,- 
212 

and educational achievement, 
133-135, 141-142 
Volunteer programs, 200-201 

W 

Welfare system, 47-48, 66, 67, 
69-70, 238 

see also Child welfare sys¬ 
tem; Foster care 
White population 
and crime and justice sys¬ 
tem, 162 

educational achievement, 43, 
51, 104 

employment and earnings, 

25, 127 

female-headed families, 34, 

51 

physician contacts, 88 
teenage mothers, 52 
Women, see Female-headed 
families,- Females,- Teenage 
pregnancy and parenting 
Work, see Employment and 
unemployment; Job skills 
and training 
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Youth Action Program 
YouthBuild, 201 
Youth Employment Demon¬ 
stration Program Act 
(YEDPA), 135, 137, 138-141 
Youth Incentive Entitlement 
Project (YIEP), 139 



